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ABSTRACT 


This thesis examines the role of manpower policy in Canada, em- 
phasizing in particular its contribution to the solution of the poverty 
problem and the problems of disadvantaged groups. The analysis reveals 
that the neo-classical model of the labour market from which manpower 
policy is derived contains fundamental contradictions which are reflected 
in its content and administration. These contradictions have forced other 
agencies of governments concerned with poverty and the disadvantaged to 
attempt to compensate by introducing supplementary programs. The ex- 
perience in Manitoba indicated that these attempts have been unsuccessful. 

The results of the analysis suggest that present manpower policy 
is impotent with respect to poverty and the disadvantaged because of the 
inadequacies of the model of the labour market on which it is based. If 
manpower policy is to contribute to the solution of socio-economic pro- 
blems, this policy should originate in a conceptual framework which cap- 
tures the realities of contemporary labour market conditions. 

The essential features of a dual labour market model are iden- 
tified and discussed in relation to socio-economic problems. It is pro- 
posed that this model should provide the basis for the development of 
manpower policy. The implications of this model for economic policy are 
reviewed, and the general features of a manpower policy consistent with 
the model identified, It is acknowledged that the specific measures 
which are proposed will not produce an immediate transformation in labour 


market conditions. These measures would, however, be more effective than 
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those which are currently employed; and their introduction would set the 
stage for subsequent changes in both labour markets and the mode of pro- 


duction. 
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CHAPTER I 


INTRODUCTION 


In the first fifteen years after World War II, the government in 
Canada--and other western nations--relied almost exclusively on general 
economic policies, in particular, fiscal and monetary policies to achieve 
economic and social objectives. Emergence of a serious unemployment 
problem, complicated by persistent increases in the general price level 
--"creeping inflation"-—-in 1958 precipitated a search for new policies. 
Government economic policy as it evolved in the 1960's was, therefore, 
characterized by an increasing use of selective policies both to sup— 
plement general economic policies in the achievement of aggregate goals, 
for example, full employment; and to compensate for the limitations of 
general policies in the achievement of constituent goals, for example, 
reducing unemployment in specific components of the labour force. Of 
particular importance in this respect is "manpower" policy, which is 
currently defined to include all actions of government intended to in- 
fluence either the operations of the labour market or the behaviour of 
the labour supply. 

Government intervention in the labour market and efforts to 
alter the size and composition of the labour supply are by no means 
recent innovations. The federal government has had an immigration policy 
since the last century and its initiatives to improve the organization 
of the labour market and to ensure the availability of trained manpower 


date back to at least the second decade in this century. These efforts 
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tended, however, to be ad hoc and fragmented because of the division of 
responsibilities in the manpower field between the two senior levels of 
government and the absence of a conceptual framework for manpower ayahieee 

The inter-governmental division of responsibilities in the man- 
power field was clarified in 1941. In that year, the provincial govern- 
ments, in an amendment to the British North America Act, relinquished 
certain responsibilites for the organization of the labour market to 
the federal government. This action on their part was motivated by a 
desire for the implementation of a national unemployment insurance scheme 
and the strengthening of the existing labour exchange system. The man- 
power field was, however, much more narrowly defined in 191 Thane) wears 
at present. Therefore, jurisdiction in fields now considered relevant 
to manpower policy, for example, education, is that which prevailed be- 
fore the 1941 amendment. 

In the period 1941-60, with the exception of the war years, the 
objectives and instruments of manpower policy were primarily concerned 
with improving the allocative function of the labour market mechanism-- 
matching unemployed workers and vacant jobs--and augmenting the labour 
force through immigration. The major impetus for the articulation of a 
manpower policy and the rationalization and expansion of manpower pro- 


grams in the 1960's originated, somewhat paradoxically, in a partial 


see Donald Glendenning, A Review of Federal Legislation Relating 


to Technical and Vocational Education in Canada, (Ottawa, Department of 
Manpower and Immigration, 1968); Functions and Objectives of the National 
Employment Service, (Ottawa: National Employment Service, 1962); shghee iW) S Oy 


Corbett, Canada's Immigration Policy; (Toronto: University of Toronto 
Press, 1957); for surveys of federal policies with respect to vocational 


training, labour market organization and immigration, respectively. 
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misconception with respect to the origins of the unemployment problem in 
the late 1950's and early 1960's-- the unemployment rates in 1958, 1959, 
1960, and 1961 were 7.0, 6.0, 7.0 and 7.1 percent, respectively. 

Two opposing explanations for the problem were offered by econ- 
omists. One explanation attributed the problem to deficient demand and 
indicated that it could be corrected with appropriate changes in fiscal 
and monetary policies. The second explanation suggested that the source 
of the problem was to be found in a structural transformation in the 
economy which produced an imbalance between the skills of workers and 
the requirements of employers. Technological changes, shifts in con- 
sumer demand, the exhaustion of natural resources in particular local- 
ities, and changes in the organization and ownership of industries which 
resulted in the relocation of economic activities, were identified as the 
critical features of this Aneinevininaraion. = The unemployment produced by 
these factors was not amenable to solution by the manipulation of mon- 
etary and fiscal policies. Selective policies, in particular more sop- 
histicated manpower policies were required. 

The "deficient demand" hypothesis was not well received by 
government because it implied that the existing mix of government policies 
had caused the unemployment problem. Moreover, this hypothesis was unable 
to demonstrate that "creeping" inflation was compatible with a lack of 
effective demand. In contrast the "structuralist" hypothesis appeared 


to vindicate government policies, and, at the same time, proposed mea— 


Ai 


H. D. Woods and Sylvia Ostry, Labour Policy and Labour Econ- 
omics in Canada, (Toronto: MacMillan of Canada, 1962), pp. 377-8. 
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sures that would contribute to the reduction of unemployment without 
generating additional pressures on prices. The federal government em- 
braced the latter hypothesis, and introduced the prescribed policy 
measures in 1960, 1961 and 1962. 

Employment conditions improved after 1962 because of changes in 
fiscal and monetary policies and the devaluation of the Canadian dollar; 
the contribution of manpower programs to this improvement was, it would 
seem, largely indirect and marginal. The emphasis of policy consider- 
ations gradually shifted to the problem of maintaining price stability 
in an expanding economy. This shift necessitated a new rational for the 
manpower programs which had been introduced as a remedy for unemployment. 
Some economists identified policies designed to eliminate bottlenecks in 
the supply of labour and frictions in the labour market-- manpower pol- 
icies“- as appropriate techniques for reducing pressures on prices. 

In 1964, the Economic Council of Canada, anticipating the emerg- 
ence of inflationary pressures, stressed the importance of an efficient 
utilization of labour and advocated the adoption of an "active" manpower 
policy: 

"High employment can be sustained without rising prices and a 

deterioration of the nations balance of payments only if there 

is an efficient use of manpower services ...[manpower] policy 
facilitating fuller and more efficient use of manpower must 
have the status of an important national pete the, eee inter- 


grated with general fiscal and monetary policy... 


The Economic Council recommended the establishment of a special 


Seeonomic Council of Canada, First Annual Review: Economic Goals 
for Canada to 1970, (Ottawa: Queens Printer, 1964). 
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manpower agency to assume responsibility for the administration of man- 
power policy. The Second Annual Review of the Economic Council, issued 
in 1965, identified training, mobility and placement as critical elements 
in an "active" manpower policy. It also expanded on its 1964 recommend- 
ation for reorganization, urging the creation of an agency with sole 
responsibility for the implementation of the manpower policy and co- 
ordination of all policies and programs relating to the labour market. 

The government committed itself to an active manpower policy 
and in October, 1966 passed legislation implementing the specific reco- 
mendations of the Economic Council with respect to the reorganization of 
administrative responsibilities. _This legislation provided for the 
establishment of a Department of Manpower and Immigration which was to 
be responsible for the administration of all services affecting the 
supply of labour. The main benefit expected from this innovation was 
improved efficiency in the deployment of such services. In its initial 
year of operation the new department revised the training and mobility 
programs and changed immigration regulations to give them an orientation 
consistent with an active manpower policy. 

The focus of Canada's manpower policy was succinctly stated in 
the first annual report of the department: "... to further the economic 
growth of Canada by endeavoring to ensure that the supply of manpower 


2 


matches the jobs to be done now and in the future."“ This statement 


Economic Council of Canada, Second Annual Review: Towards Sus- 
tained and Balanced Economic Growth, (Ottawa: Queens Printer, 1965). 


7 Canada Department of Manpower and Immigration, Annual Report, 
1967-1968, (Ottawa: The Queens Printer, 1968), p. 1. 
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was subsequently refined, and expanded to include other objectives in 
1969: "... to contribute to the attainment of the economic and social 
goals of Canada by optimizing the use, quality and mobility of all man- 


power resources available to the setters He 


The economic and social goals as they were interpreted by the 
department are those enunciated by the Economic Council in its initial re- 
port: full employment, a high rate of economic growth, reasonable sta- 
bility of prices, a viable balance of payments and an equitable distri- 
bution of rising incomes” The department is, however, primarily con- 
cerned with efficiency considerations, and the objectives of economic 
growth, full employment and reasonable price stability; and only incid- 
entally concerned with equity considerations and the objective of an 
equitable distribution of rising incomes. This assignment of priorities 
is reflected in the content and administration of the Department's pro- 
grams. 

The neglect of equity considerations has produced much crit- 
icism of Canada's manpower policy by both commissions and task forces 
of government and independent organizations. Of particular concern is 
the absence of programs to reduce poverty and to alleviate the plight 
of disadvantaged components of the population. It is argued that these 


omissions or "gaps" have necessitated the introduction of compensatory 


emis statement originally appeared in, Brief to the Special 
Senate Committee on Poverty, (Ottawa: Canada Department of Manpower and 
Immigration, June, 1969). Apparently it has become official dogma. See 
Canada Department of Manpower and Immigration, Annual Report, 1970-71, 
(Ottawa: The Queens Printer, 1971), p. 1. 


TReonomic Council of Canada, First Annual Review: Economic 
Goals for Canada to 1970, (Ottawa: Queens Printer, 1964). 
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programs by other government agencies--both federal and provincial-- 
having responsibilities with respect to these problems, thereby, frag- 
menting the manpower effort in Canada. 

This thesis examines the current state of manpower policy in 
Canada. Its purposes are: first, to establish the potential of manpower 
policy to contribute to the reduction of poverty and the alleviation of 
the plight of the disadvantaged; and second, to propose necessary reforms 
in manpower policy. To simplify the study, it is confined to the exper- 
iences in one province, Manitoba. Manitoba is an "average" province in 
certain respects; both per capita income and the incidence of low income 
recipients are close to the Canadian averages. It is a "non-average" 
province with respect to the proportion of people of Indian ancestry in 
the population-- the major disadvantaged minority in Canada. This group 
-- Indian and Metis -- comprises approximately 2.5 percent of the Canadian 


9 Ete sito, be 


population, almost 6.0 percent of the Manitoba population. 
expected, therefore, that the impact of manpower policy on the poor and 
the disadvantaged in Canada will be reflected in the Manitoba experience. 


The examination begins in Chapter II with an analysis of the 


conceptual framework on which manpower policy in Canada is based. Chapter 


Daee for example, Report of the Royal Commission on the Status 
of Women, (Ottawa: Queens Printer, 1970); Report of the Federal Govern- 
ment Task Force on Youth, (Ottawa: Queens Printer, 1971); Report of the 
Special Senate Committee on Poverty in Canada, (Ottawa: Queens Printer, 
1971); and Ian Adams, William Cameron, Brian Hill and Peter Penz, The 
Real Poverty Report, (Edmonton: M.G. Hurtig Ltd., 1971). 


the estimate for Canada is contained in, Report of the Special 
Senate Committee on Poverty in Canada; the estimate for Manitoba is 


based on data published by the Community Welfare Planning Council, Canada 
Department of Northern Development and Indian Affairs and Statistics 
Canada. 
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III reviews the role of the Department of Manpower and Immigration in 
the administration of manpower policy. In Chapter IV, the major attempts 
by other government agencies in Manitoba--both federal and provincial-- 
to compensate for the limitations in the programs of the Department of 
Manpower and Immigration are identified and discussed. Chapter V sum- 
marizes the findings in preceeding chapters and assesses their implications. 
An alternative conceptual model for manpower polices is developed in 
Chapter VI and the implications of this model for programs and adminis-— 


tration are assessed in Chapter VII, the concluding chapter. 
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CHAPTER II 
THE CONCEPTUAL BASIS FOR MANPOWER POLICY 


The organization of the production and distribution of goods 
and services in our society is accomplished by a capitalist economic 
system. This type of economic system is based on a complex structure 
of inter-related and mutually reinforcing institutions, chief among 
which are: 

".,..the labour market in which labour is treated as a commod- 

ity and allocated on the basis of the highest bidder; control 

of the work process by those who own and control capital, in- 
eluding the concomitant loss of control by the worker over his 
activities during the hours of work; the legal relations of 
ownership by which income distribution is determined through 
payments to owners for the use of their productive factors; 
homo economicus the system of personality traits characteristic 

Sieand yrurctienal to capitalism, including the system on in 

dividual gain incentives; and the ideology which abstracts and 

organizes "reality" in such a way as to Lae and facilitate 
the operation of the other institutions. 

Contemporary economic analysis is based on an explicit accept- 
ance of the validity and therefore an implicit commitment to the per- 
petuation of these institutions. The task of analysis is simply to ex- 
plain how individual economic agents—-households, firms, etc.--adapt to 
the given institutional framework. These agents, it is assumed, attempt 


to maximize "welfare" subject to certain types of constraints. Given 


the freedom and ability to make rational choices, it follows that the 


tei chara C. Edwards, Arthur MacEwan and the Staff of Social Sci- 
ences 125, "Radical Approach to Economics: Basis for a New Curriculum" 
in American Economic Review, May, 1970, pp. 352-363, specifically, p. 353. 
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decisions made by these agents reflect their real preferences. The com- 
bined actions of individual agents produce, it is hoped, aggregate equil- 
ibria, or at least, tendencies to establish such equilibria. Problems 
may and sometimes do emerge because of the appearance of minor imper- 
fections in the way in which the economic system functions. Such pro- 
blems as do exist are normally conceived to be mere imperfections in the 
particular market or set of markets in which they are manifested. Rem- 
edial action normally involves the intervention of the state to correct 
or compensate for the particular imperfection or friction suspected of 
being the source of the problem. 

The market of particular interest in the consideration of man- 
power policy and programs is the labour market. This market is defined 
for purposes of analysis as the constellation of points of inter-action 
between buyers (employers) and sellers (workers) of labour. Employers 
are responsible for the organization of production. Thein objective is 
to maximize profits. Given the demand for goods and services maximization 
of profits requires the employment of labour and other factors of pro- 
duction in a least cost combination. Workers own labour. Their objective 
is to maximize the return they receive for their labour. They are, 
therefore, responsive to wage differentials. An agreement to provide 
labour services is concluded when a worker contracts to provide labour 
services for a particular employer. The maximizing behaviour of employers 
and workers within a market environment free from frictions results in 
the achievement of an optimal allocation of labour; with each unit of 
labour receiving a wage payment equal to the value of its marginal con- 


tribution to production. This marginal contribution--the marginal pro- 
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duct of labour--will, given consumer preferences, 


"... be a function of the amount and kind of physical capital 


each labourer has to work with, the skill and effort of the 
worker, and the stock of knowledge and skill with which the 
human and physical elements are combined. Perfect mobility of 
labour, equal access to employment and perfect information are 
the elements that guarantee that workers with equal skill and 
putting forth equal effort will have the same marginal product 
and thus earn the same wage. The distribution of labour income 
in this environment, therefore, is completely determined by the 
distribution of skills and effort."2 
Two types of imperfections impair the effective functioning of 
the labour market: barriers to market adjustment; and market imper- 
fections which break the link between the marginal product of labour and 
labour income. The first type of imperfection, examples of which are 
impediments to labour mobility, deficiencies in flows of labour market 
information, and conditions which result in underinvestment in human 
capital-—-primarily imperfections in capital markets--impairs the ability 
of the market to perform its allocative function. Thus, while workers 
will still receive wage payments related to their marginal product, 
workers with equivalent productive capacity will not receive the same 
wage payment. The second type of imperfection, examples of which are 
discriminatory actions on the part of certain economic agents and the 
existence of various types of organizations which have monopoly powers, 
seversthe link between the workers marginal product and his wage pay- 
ment. Thus, some workers receive wage payments in excess of their 


marginal product, while others receive wage payments which are less than 


their marginal product. The appropriate response to both types of 


Syarola T. Shapiro, "Poverty - A Bourgeois Economist's View", 
in L.H. Officer and L.B. Smith eds., Canadian Economic Problems, (Tor- 
onto: McGraw-Hill, 1970), p. 233. 
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imperfections “...is a set of policies designed to allow these markets 


to approximate, as well as possible, the desirable features of perfectly 
functioning ar econte 

The neo-classical labour market is, in its pure form, a static 
model depicting partial or general equilibriums. It does not, therefore, 
contain a theory of unemployment. The theoretical developments in the 
1930's and since have stimulated attempts to remedy this deficiency. In 
the revised model, full employment is ensured by the operation of Say's 
Law subject to the Keynesian proviso that ex ante savings and investment 
are equal. If ex ante investment is less than savings, inventories will 
increase and firms will respond to the rising inventories by curtailing 
output. In the short run, adjustment is achieved through reductions in 
the labour input, or, more specifically, the discharge of workers. If 
wages are rigid and labour services are heterogeneous, the discharge of 
workers proceeds in accordance with the employers ranking of them, which 
is based on his assessment of the relationship between wage rates and 
worker productivities. The less preferred workers—-those with the lowest 
productivity in relation to wage rates--are discharged first. 

Thus there exists a queue of workers in the national economy 
which is the aggregate of the queues within individual firms. The length 
of the unemployed segment of this queue is determined by the extent 


to which aggregate expenditures fall short of aggregate income. 
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To reduce the size of the unemployed segment of the queue there must be 

a stimulus to aggregate demand. Increases in aggregate demand result in 
the reduction of inventories, thereby, encouraging expansion in the output 
of individual firms. The expansion in output in individual firms can only 
be achieved in the short run by increasing labour input. Thus the queue 
of workers moves forward. 

The conceptual basis for a manpower policy in Canada is a neo- 
classical market characterized by minor barriers to market adjustment. 
Major barriers to market adjustment such as the host of measures that 
have been instituted to protect the interests of property owners, for 
example, tariff protection and special tax concessions, and imperfections 
which break the link between labour's marginal product and labour income, 
notably, the dominance of the market system by agents with monopoly 
power and discrimination by employers, are excluded from the model. It 
is assumed that total manpower requirements and the structure of these 
requirements--which depends of course on the level and allocation of ex- 
penditures on goods and services--are given. The role of manpower policy 
within the context of this model is, therefore, to achieve a fit between 
the given demand for labour, and the supply of labour. Short run measures 
designed to influence the total stock of available manpower, measures de- 
signed to alter the structure of the existing stock of manpower and 
measures to eliminate frictions in the labour market are the legitimate 
instruments of manpower policy. These instruments are general and job- 
specific training, assisted mobility, controlled immigration and the or- 
ganization of labour market information--which subsumes counselling and 


placement activities. 
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Manpower policy, as it is derived from this model, is particu- 
larly suited to contribute to the attainment of a full employment rate 
of economic growth. If the management of aggregate demand through fis- 
cal and monetary policy is consistent with the availability of capital 
and land, the supply of labour can be augmented by inducing an increase 
in the effective supply of domestic labour or through the recruitment of 
workers in other countries. In addition, manpower policy can be used to 
promote the movement of workers from low productivity occupations, firms, 
industries, and areas to high productivity occupations, firms, industries 
and areas, and to reduce the time lag between the appearance of vacant 
jobs and the manning of them. The reduction in labour market frictions 
and bottlenecks achieved through manpower policy, simultaneously minim- 
izes unemployment and permits the avoidance of a build-up of inflationary 
pressures which results when the supply of labour is unresponsive to 
changes in demand. 

It is also claimed that manpower policy can play a role in the 
stabilization of economy. In the event of short term deviations—- 
seasonal or cyclical--from a full employment rate of growth, unemployed 
workers may be absorbed into training programs for the purpose of chang- 
ing or upgrading labour market skills. Skills acquired in such holding 
actions enhances the prospects for sustained growth when the economy 
revives. 

The role of manpower policy in reducing poverty and improving 
the welfare of the disadvantaged is largely indirect. It is assumed, in 
the neo-classical theory, that individuals are poor and disadvantaged 


because productivity is low. To improve their income and reduce their 
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labour market disadvantage, therefore, it is necessary to raise their 
productivity. Training increases their human capital and therefore their 
earnings potential. Similarly, measures which permit them to move from 
low productivity to high productivity industries and regions enhances 
their earnings potential. Moreover, the contribution of manpower pol- 
icies to stabilization and the maintenance of a full-employment rate of 
economic growth reduces the length of the unemployed segment of the 
worker queue. And the poor and the disadvantaged are, it is argued, 
direct beneficiaries of the shortened queue. 

The case for manpower policy is consistent with the model from 
which it is derived. This model has certain features, however, which 
cast serious doubts on the ability of manpower policy to satisfy the 
claims for it, particularly with respect to poverty and the problems of 
the disadvantaged. First, since the achievement of an optimum allocation 
eee ctr is consistent with the existence of both significant disparties 
in income and inadequate incomes, the model contains an implicit faith 
in "market justice", and, therefore, a built in tolerance for poverty. 
Thus , low incomes are simply a manifestation of low productivity. The 
solution to low productivity is perceived to lie in the alteration cf 
personal or group characteristics of low-income recipients. The role of 
existing labour market arrangements in the determination of the dis- 
tribution of income is ignored in this analysis. Second, the exclusion 
of many of the realities of contemporary labour markets from the model 
--monopoly elements, discrimination, etc.--negates the possibility of 
manpower policy achieving even the adjustments to fulfill the conditions 


of the neo-classical labour market let alone contributing to a reduction 
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in poverty and an improvement in the welfare of the disadvantaged. Third, 
the model subsumes the concept of a hierarchy of skills structured in 
accordance with the principles of a pyramid--a system of "individual gain 
incentives". The poor and the disadvantaged comprise the base of the 
pyramid. To achieve improvements in their material welfare they must 
progress to higher levels in the pyramid. Such progress is, however, 
contingent on the previous progression of those above them. A manpower 
policy which contributes to growth and assists in the upward movement of 
individuals one or more levels removed from the base will, it is sug- 
gested, automatically create opportunities for the vertical movement of 
the poor and the disadvantaged. Such a policy is, therefore, likely to 
be more effective in the long run than are specific programs for the poor 
and the disadvantaged. The obvious weakness in this analysis, is, of 
course, that it neglects to explain how policies which leave the factors 
responsible for the creation of the pyramid intact, can effect permanent 
changes in its structure. 

Notwithstanding the limitations in the conceptual origins of 
manpower policy, its potential for contributing, however marginally, to 
the amelioration of social and economic problems is dependent on the 
achievement of a full employment rate of economic growth. The full em- 
ployment objective recommended by the Economic Council for Canada is 
3 percent. Since 1954 the unemployment rate in Canada has been below 
4 percent on only three occasions; the lowest it has been in this period 
was 3.4 percent in 1956. In contrast, the unemployment rate has exceeded 


5 percent in nine and 6 percent in five of the years in this same period. 


sta. geht femeuvt Cer Cak20d eon aor of, sdaemavosp: 
(Veta Yel. cestigdéra Hout Sdeecraies at vlavet <siitif <2) wabligiea 
savoteni A Jatt svode scant “1% petaeetRetg suctveda: sa hd Saag. 
Yo dnawavem fiavqy et? al edelees Boa Anca: oo eoviidindies sicctalr quilt 
=gie.ef ¢h ,fliv send ode wot “sgvcanes Siohel ered ac-eko ateubtwibat 
36 Yasmaven Gi iey sch tot ealtinudreqgo stave yileo teats setae 
ot QBMbE ;Wechsyndtt ‘prt eas Tod q@ dank -beassnavhe sis edt pit ‘nial ott 
moog oft <7Oh ainzaony artisege ate neds mia gaol oy at ay irsetts ovon od 
Yo gk VHECYARe wid nt 2sandadyenoltto ody. Cugiviavbaeth wit ba 
Pietewy was eraal sotrie abistiog wo wlalgue od ne: vefnen 32 site’ sane 
jeaneitdg toate nko ,tenink bimesyg sus- to soljests sc% 1) otdteadghot : 
oy? woawere art a wegeato 
Soo antgito tapyRoROe Biy at exotted ind! sd3 nottnetadd IER = 
ad gtitaazasans halal {atttudivinss tor tatehateq etl ,ystiog swoqen 
ify ud thbondnsd 31 aitefdoug ofporoos. tne Istone To ocktwroetsimm gut 
wis THe sat vxitvods olyonede to ede duseyotihe Livt s to dusauveliien 
st abaied) set ELonMGO aiddnool ode yf fabcadonsy svigvetde smmunellig 


Woted ded ‘avi Wiandd nx a¥53 ZosereoKgneal silk AREE nt tay 


AiG, 


It was 6.4 percent in 1971, the last year of the soriccke Therefore; 
recent experience--1954-71--suggests that a sustained period of full 
employment in Canada is most unlikely. 

The conclusion that emerges from the foregoing is that there are 
serious deficiencies in the general and specific models used in the 
analysis of economic and social problems in Canada. It is unlikely, 
therefore, that the remedial actions suggested by analysis based on 
these models will make a significant contribution to the solution of ec- 
onomic and social problems. These statements have particular validity 
in the case of the simplified neo-classical model of the labour market. 
The role of manpower policy as it has emerged from this model is that of 
strengthening a labour market which exists only as an abstraction, and 
the instruments of this policy depend for their successful application 
on the existence of a set of conditions that are rarely, if ever, sati- 
sfied. The specific features of Canada's manpower policy, in particular, 


the content and performance of programs administered by the Department of 


Manpower and Immigration are reviewed in the next chapter. 


The source of the unemployment data is, Canada Department of 


Finance, Economic Review: A General Review of Recent Economic Develop- 
ments; (Ottawa: Queens Printer, April, yeas 
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CHAPTER III 
THE CONTENT OF CANADA'S MANPOWER POLICY 


Canada's manpower policy is administered by the Department of 
Manpower and Immigration. The Department consists of two operational 
divisions: Immigration and Manpower. The Immigration division is, as 
its title implies, responsible for "... the recruitment, processing, 
movement and initial reception of people with the qualities to become 
useful citizens of Canada." Regulations introduced in October, 1967 
committed the division to a policy of regulating the flow of immigrants 
in a manner consistent with the requirements of the Canadian economy. 
These regulations prescribed a series of "objective" factors which were 
to be used in the evaluation of prospective immigrants. This assess- 
ment system contains nine items. Six of the items are based directly on 
economic considerations. The six items are: formal education and 
training; strength of demand in the occupation in which the individual 
expects to find employment; occupational skill; age; strength of demand 
in area of destination; and certainty of employment. 

The desired outcome of current immigration policy is that the 
volume of immigration be inversely related to the level of unemployment; 
and the skills composition of the immigrant labour force be directly re- 
lated to the skill requirements of the economy. In a period of economic 


expansion, immigrants are recruited to fill occupational shortages. The 


1 Department of Manpower and Immigration, Annual Report, 1969-70, 
(Ottawa: Queens Printer, 1970,) p. 2. 
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filling of vacancies in occupations in which there are shortages simu- 
ltaneously expedites the expansion and reduces pressures on wages and 
therefore prices. In addition, it is assumed that the filling of such 
vacancies results in the subsequent creation of employment opportunities 
in semi-skilled and unskilled jobs for domestic workers. In a period in 
which there is some slack in the economy the flow of immigrants is re- 
duced and recruitment restricted solely to critical vacancies. Since 
1967, the year the "new" policy was implemented, the unemployment rate 
in Canada has been rising, the flow of immigrants declining. 

Since the topic of immigration is somewhat peripheral to the 
major concern of this paper the discussion of immigration policy will be 
confined to potential points of conflict between this policy and policies 
related to poverty and problems of the disadvantaged. It was noted in 
the previous chapter that domestic manpower policy is most likely to 
benefit the poor and the disadvantaged when the economy is operating at 
full capacity and labour market conditions are extremely tight. In these 
conditions, firms must, if they are to increase real output in the short- 


run, either bid up wage rates to attract skilled labour or upgrade the 


“canada has always attempted to tailor the volume. and composit-— 
ion of immigration to the requirements of the economy. Codification of 
the factors to be considered in the evaluation of the prospective immi- 
grants simply made this policy explicit. (It has been suggested that the 
major purpose of the new regulations was to stifle criticism of the dis- 
criminatory features of Canadian immigration policy. Obstensibly, the 
new assessment system was "non-discriminatory"; all persons accumulating 
the appropriate number of points could qualify for entry). 
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skills of their existing labour force. The latter response is likely to 
dominate simply because firms are reluctant to initiate increases in 
wages. Employees will therefore be elevated to higher-level positions 
within the firm. As these workers move openings are created in entry- 
level positions. Training, mobility and placement services could assist 
those at the bottom of the job ladder or in the unemployed queue to fill 
these vacancies. Insofar as immigration policy operates to mitigate tight 
labour market conditions these potential benefits will be nullified. 

Another consideration is that reliance on immigration could pro- 
duce serious distortions in the pattern of investments in human capital. 
In particular, investment in human capital will be concentrated in occu- 
pational fields the requirements in which can not be satisfied by re- 
cruitment abroad. In Canada's case, the tendency is to rely on foreign 
countries to supply specialized manpower and internal sources to supply 
less specialized manpower. Such a policy must inevitably discriminate 
against the poor and the disadvantaged. 

Finally, it might be noted that the concept of an immigration 
policy which is completely responsive to the needs of the economy is 
somewhat deceptive. Adjustments can be made, but frictions and lags are 
inevitable. Experience in the period 1968-70 is instructive in this re- 
spect. Unemployment rates were 4.8, 4.7, and 5.9 percent in 1968, 1969, 
and 1970 respectively. As expected the number of immigrants destined for 
the labour force in this period declined: 95,000, 1968; 84,000, 1969; 
and 78,000 in 1970. The critical consideration is not, however, the number 
of immigrants destined for the labour force, but rather, the relationship 


between this group of immigrants and the rate of growth of employment. 
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Immigrants destined for the labour force comprised 60.1, 34.6 and 78.8 
percent of the net increases in employment in 1968, 1969, and 1970. 
This suggests that frictions and lags in adjustments of immigration 
policy may aggravate emerging problems. > 

It is the activities of the Manpower Division (Manpower) which 
are of primary interest and concern in this thesis. Manpower is res- 
ponsible for the administration of a host of programs; 

--- occupational training for adults; manpower mobility; re- 

habilitation for the handicapped and disadvantaged persons; 

occupational counselling and testing; manpower consultative 

services; specialization in manpower needs of industrial 

sectors; youth services including summer employment; services 

to employers; programs for special groups such as older 

workers, released servicemen and Indian and Eskimos.4 
The major impact of Manpower in Manitoba is through the activities 
centered in Canada Manpower Centres (CMC). These activities are place- 
ment, mobility, and training. 

Manpower has established permanent offices and sub-offices in 
some eleven locations in Manitoba. Permanent CMC's are located in 
Selkirk, Steinbach, Morden, Portage la Prairie, Brandon, Dauphin, Flin 


Flon, The Pas, and Winnipeg, Sub-offices in Gillam, Thompson, St. Bon- 


iface, North Winnipeg, the universities of Brandon, Winnipeg, and Manitoba 


31% has been argued elsewhere that Canada's immigration policy 
can be justified at least in part on the grounds that persistent short- 
ages of specialized workers results in "...growing inequalities of in- 
come...deeper social tensions and divisions in the country as a whole." 
(See H.D. Woods and Sylvia Ostry, Labour Policy and Labour Economics in 
Canada, (Toronto: MacMillan of Canada, 1962, De 298). The implications 
of the discussion in this paper are just the opposite; reliance on immi- 
gration policy to meet requirements for specialized manpower could exac- 
erbate social tensions and divisions. 


Daher Department of Manpower and Immigration, Annual Report 
1969-70, (Ottawa: Queens Printer, 1970), p. 2. 
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and Red River Community College in Winnipeg. In addition, itinerant 
services are operated in certain areas of the province--at the present 
time, the North and the Inter-Lake Region. The permanent offices and 
most of the sub-offices are responsible for providing services in a 
specific geographical area--the CMC "labour market area". The sub-—- 
offices located in the three universities and Red River Community College 
provide services for the individuals enrolled in these institutions. 

CMC's in Manitoba are part of a national CMC system. The pur- 
pose of this system is to facilitate the matching of workers and jobs and 
to supplement existing labour market channels. Since utilization of CMC 
services by both workers and employers is on a voluntary basis the 
ability of the system and the individual CMC to function effectively in 
the matching process depends upon their success in encouraging regis-— 
trations, on the one hand, of workers who are seeking jobs, and, on the 
other hand, of employers who are recruiting to fill vacancies? 

The implications of CMC reliance on voluntary participation must 
be understood in relation to fluctuations in the level of economic activity. 
Two manifestations of "slack" labour market conditions are: first, most 
employers are able to man vacant positions by drawing from the queue at the 
gate, and consequently are not compelled to register vacancies with a CMC; 
and second, unemployed workers are unable to locate suitable jobs through 
traditional labour market channels and are therefore forced to seek the 


assistance of a CMC as a last resort. The situation that emerges in a 


This paragraph is based on material contained in an internal 
document circulated through the CMC in 1967, titled, Essentials of CMC 


Operations. 
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CMC during periods whenthere is slack in the economy is, therefore, one 

in which there is, on the one hand, a large number of qualified workers 
seeking jobs, and, on the other hand, a small number of vacancies re- 
ported by what workers consider to be "poor" employers. The opposite 
situation emerges during periods when labour market conditions are 
"tight". Employers find it more and more difficult to recruit suitable 
workers to fill vacancies, and may be forced, again as a last resort, to 
seek the assistance of a CMC. Qualified workers are, however, able to 
find and change jobs with considerable ease and are not, therefore, likely 
to require the assistance of a CMC. The result is a situation in which 
there, is on the one hand, a large number of registered vacancies, and, 

on the other hand, a small number of registrations originating with what 
employers consider to be "poor" or "residual" workers. The important 
point that emerges from this abbreviated analysis is that CMC's work 

with an inventory of marginal jobs when labour market conditions are slack, 
an inventory of marginal workers when labour market conditions are tight. 
It follows that CMC's are better able to perform effectively as a place- 


ment agency and to exploit ancillary programs when labour market conditions 


are ereneee 


Manpower has attempted to improve labour market planning by en- 
couraging employers to provide advance notice of plant-expansions and 
major lay offs or plant changes that will result in labour displacement 
to the CMC's. Typically, employers have responded by notifying the CMC's 
of only those actions that will result in an increase in labour require- 
ments. The explanation for this type of response is of course that plant 
expansions normally occur when labour market conditions are relatively 
tight. Enlistment of the assistance of a CMC could therefore reduce the 
cost to the employer of recruiting a qualified labour force. Lay-offs do 
not, however, impose costs on the employer. It is the affected workers 
who bear the burden of the adjustment necessitated by layoffs. 
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There is no generally acceptable criteria for assessing perfor- 
mance of CMC's with respect to the placement function. A recent study, 
however, suggests there is considerable scope for improvement a. This 
study is based on the results of two surveys: a survey of job search 
techniques used by workers--appended to the January, 1969 Statistics 
Canada Labour Force Survey--and a survey of recruitment methods used by 
employers in the first six months of 1970--Statistics Canada Job Vacancy 


ie « -cCon= 


Survey. The responses to the former survey reveal that CMC's 
stitute the single most used search eeeintis 1S Most workers, however, 
use more than one job search technique. Workers exibiting the greatest 
propensity to rely on CMC's are the relatively unskilled and ill-educated. 
The pay-off from contacting CMC's is less than that associated with checks 
with local employers, placing and answering advertisements in local news- 
papers, checks with friends and relatives and checks with trade unions; 
the success ratios for the specified techniques are: 11, 27, 15, 2h, and 
17 percent, respectively. The results of the latter survey indicate that 
approximately 22 percent of all vacancies reported in the job vacancy 
survey--vacancies for which employers were actively seeking workers--were 


registered with CMC's. This proportion varies significantly between major 


occupational groups, ranging from 10 percent for professional, technical 


(previminery results of the study are published in, Economic 


Council of Canada, Eighth Annual Review: Design for Decision Making, An 
Application to Human Resources Policies. Complete results are to be pub- 


lished in Dennis R. Maki, Search Behaviour in Canadian Job Markets, 
Economic Council of Canada, Special Study No. 15 (Ottawa: Queens Printer, 


forthcoming). 


orberonic Council of Canada, Eighth Annual Review: Desi Tor 
Decision Makin An Application to Human Resources Policies, (Ottawa: 
Queens Printer, ake ae Dem oe 
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and managerial vacancies to 36 percent for blue collar vacancies, and 
industries, ranging from 7 percent in finance, insurance, and real 
estate to 30 percent in manufacturing. These findings tend to support 
the conclusion emerging in the analysis of previous paragraphs: the 
activities of CMC's are confined to the margins of the labour market. 
The CMC system is national in scope, availability of resources 
for expansion is relatively elastic and the service is "free". It 
would be expected, therefore, that the system would achieve a monopoly 
position with respect to placement services. This has not happened, 
however. Attempts have been made to explain the failure of Manpower-- 
and its predecessor the National Employment Service--to achieve a pre- 
eminent position in the labour market, particularly, with respect to 
professional, technical, managerial and other key personnel, and casual 
epee en 
The critical factor in the first.case--professional, technical, 
etc.--is the inability of a public placement service to provide the 
specialized and discriminatory services demanded by employers. In fil- 
ling key positions the firm is concerned not only with the abilities of 
the individual to perform the duties demanded in the position but also 
with the individual's potential compatibility with the philosophy, ob- 
jectives and organization of the firm. Personal characteristics and 


attitudes are, therefore, relevant factors in assessing the capabilities 


See for example H.D. Woods and Sylvia Ostry, Labour Policy and 
Labour Economics in Canada, (Toronto: MacMillan of Canada, 1962, pp. 
350-5) and Morris Associates, Man and Manpower Policy. A study prepared 


for the Canadian Council on Rural Development, 1967, pp. 119-25. 
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of applicants. Manpower is constrained by the threat of adverse public 
reaction in its abilities to perform the intensive screening of applic- 
ants demanded in these cases. As a result, employers are "obligated" 
to internalize the recruitment function or to hire the services of 
private employment agencies. 

The explanation in the second case is to be found in the nature 
of the work performed by the principal employers of casual labour. Firms 
which experience unpredictable fluctuations in the demand for their pro- 
duct—-goods or services—-must, if they are to minimize costs, have access 
to a relatively elastic supply of labour; that is, they must be able to 
obtain and discharge labour in response to changing requirements. Man- 
power is unable to satisfy the requirements of these firms both because 
of competing claims from other firms and because of the internal bottle- 
necks inherent in large organizations. Manpower could conceivably est-— 
ablish a specialized, and therefore more efficient service for employers 
of casual labour-—- although, again public opinion might exercise a con- 
straining influence. Such employers would, however, still be required 
to incur the cost of employee documentation necessitated by various 
pieces of legislation, for example, the Unemployment Insurance Act. Op- 
portunities exist for the profitable operation of firms which organize 
the supply of casual labour and contract to deliver this labour to firms 
producing other goods and services. In this way firms which ultimately 
employ the casual labour in production are assured of an elastic supply 
of labour and are able to avoid the costs and inconvenience associated 


with direct hiring. 


Thus, the vacancies which are registered with CMC's consist of 
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vacancies in which the personal characteristics and attitudes of workers 
are of minimal importance, vacancies for casual labour in firms which 
are able to predict their requirements with reasonable certainty, and 
vacancies of firms which are unable to compete effectively in labour 
markets. The CMC is not, therefore, the best route through which to 
obtain a job; but it is the only route which the worker can take to 
avail himself of other types of services offered by Manpower. Quali- 
fication for access to other types of services is usually contingent on 
the workers not having the characteristics required either to fill 
vacancies registered with the CMC or to work in occupational fields in 
which vacancies are known to exist in the local market area. Once this 
has been established, counselling and testing are used to assist in the 
determination of the service or combination of services which would be 
of most benefit to the worker. The major services offered by Manpower 


are mobility assistance and training. 


Mobility 

Three types of assistance are available under the mobility pro- 
gram: relocation, exploratory and trainee travel. A worker who is un- 
employed, underemployed--works less than 30 hours a week for 15 weeks—— 
or has been notified of a permanent layoff is entitled to a relocation 
grant if there is little prospect for employment in the local devour! 
market area and definite employment is arranged in another labour market 
area. These grants cover the travel costs of the worker and his de- 
pendents, movement of household effects, a graduated re-establishment 
allowance of up to $1,000., and a homeowner allowance of ms to $1,500. 


to cover losses incurred in real estate transactions, Exploratory 
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grants are provided for unemployed and underemployed workers willing to 
seek employment in the nearest labour market area in which prospects for 
improved employment are promising. Trainee travel grants cover the cost 
of the initial move of individuals who must relocate to participate in 
occupational training courses. The relocation and exploratory grants are 
derivative of the major objective of the program which is to facilitate 
the movement of labour from declining to expanding labour market areas. 
Trainee travel grants--and since 1970-71, commuting allowances for train- 
ees unable to locate suitable accomodation in close proximity to the train- 
ing centre--are service features, placed in the program for administrative 
convenience, although, of course, such grants could ultimately contri- 
bute to the permanent relocation of workers. 

Essential features of the operation of the mobility program in 


Manitoba are summarized in Table l. 


TABLE 1 
Number of Training Authorizations and Expenditures Under 
the Manpower Mobility Program in Manitoba, b e of 
Grant, 1967-68 - 1970-71 
Type of Grant 


Authorizations Trainee Travel Exploratory Relocation Mota 
1967-68 hog 221. ania 811 
1968-69 Tbe 165 152 1 uae 
1969-70 dion oye 136 198 1,969 
TON Cea 2,889 58 123 3,070 

Expenditures 
1967-68 24,693 STS 80,917 1115325 
1968-69 24,970 8,730 104,752 138,452 
1969-70 51,343 9,004 156 ,886 ORT 223 
1970-71 133,2432 20377 119 ,339 256 9591 


1. Includes $71,013 in commuting allowance payments paid for the first 
time in 1970-71 to trainees unable to establish temporary residence 


in close proximity to training centres. 


Source: Department of Manpower and Immigration, Annual Report, specified 
years. 
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The conspicuous feature of this table is the relatively small 
numbers of relocation and exploratory grants. The number of relocation 
grants peaked in the initial year of operation, 1967-68, the number of 
exploratory grants in the second year, 1968-69. In 1970-71, the final 
year of the series, the number of grants authorized in these two cate- 
gories was significantly below the average for the initial three years; 
the averages are 140 and 187, for exploratory grants and relocation 
grants, respectively. Moreover, authorizations of relocation and ex- 
ploratory grants as a percent of total authorizations has declined con- 
sistently since 1967-8: 1967-8, 41 percent; 1968-9, 22 percent; 1969-70, 
17 percent and 1970-1, 6 percent. The conclusion suggested by these data 
is that the mobility program has not had significant direct impact on 
either movement out of the province or movement within the prey micetaen = 


The marginal impact of the manpower mobility program in Manitoba 


may be consistent with its modest objective: to influence mobility at 


oe recent study of programs for the relocation of workers in 
Canada, the United States and Western Europe arrives at a similar con- 
clusion with respect to Canada: "The number [of workers changing lo- 
cation with assistance from the mobility program] is small relative to 
the total number of persons moving between regions each year." Martin 


Schnitzer, Regional Unemployment and the Relocation of Workers: The 
Experience of Western Europe, Canada, and the United States. (New York: 
Prager Publishers, 1970), p. 99. 

sere i should be noted that to assess the impact of the mobility 
program on a particular province it would be necessary to have data which 
showed the number of individuals coming into the province from other pro- 
vinees, the number of individuals leaving the province for other provinces, 


and the number of individuals moving internally. The figures presented 
in Table 1 understate the impact of the mobility program in Manitoba. 
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the margin by assisting potential movers who find the direct cost of 
moving prohibitive. However, other factors, in particular unemployment 
and the characteristics of potential movers, may also be relevant. Mo- 
bility is inversely related to the level of unemployment. The level of 
unemployment has been rising since 1967. It would be expected, there- 
fore, that mobility and the authorizations of relocation grants would 
decline. Moreover, the levels of unemployment -- and the unemployment 
rates --in traditional recipient areas for migrants from Manitoba -- 
British Columbia and Alberta-- have exceeded those in Manitoba. These 
differentials in levels of unemployment and unemployment rates are re- 
levant, however, in but 16 percent of the cases--the percentage of 
assisted movers crossing regional ietrniee. It is unlikely that the 
overall decline in relocation grants is attributable to inter-regional 
differences in the levels of unemployment within the province. A more 
plausible explanation is to be found in the characteristics of the pot- 
ential movers who would qualify for assistance. It is possible that a 
disproportionate number of these potential movers require training if they 
are to be employable in recipient labour markets. Trainee travel grants 
may therefore be provided to permit participation in training programs, 
and subsequent relocation to the areas in which training centres are 
located or other areas achieved autonomously. 


Manpower has attempted to evaluate the impact of the mobility 


sR aenoMic Council of Canada Eithth Annual Review: Design for 


Decision Makin An Application To Human Resources Policies, (Ottawa: 
Queens Printer, 197)’, jee week 
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program using a sophisticated cost-benefit modes 


This model yields a 
cost-benefit ratio of 0.4 after all adjustments have been made. Thus, 
there is some evidence to suggest that the program does "...contribute 
to improve economic AF Galencwd This evaluation model has been 
criticized --as has the cost-benefit approach generally --because of its 
failure to account for "secondary"or "indirect" benefits and costs. 
There is a tendency on the part of those who construct @4¢ use such 
models to assume that the excluded benefits exceed the excluded costs so 
that the ratios inevitably error on the conservative side. The fact that 
the patterns of assisted mobility conform to the patterns of autonomus 
mobility--which are presumbably a reflection of free market forces and 
individual incentives--provides a rationalization for this bias. However, 
until such time as the excluded cost and benefits can be quantified, and 
it has been demonstrated that free market forces and individual incentives 
produce an outcome which maximizes human welfare--not economic welfare-- 
the results of such analyses must be viewed with extreme skepticism. 

The detailed results from this model indicate that: first, the 


proportion of poor among those assisted by the mobility program is "... 


13Robert A. Jenness "Manpower Mobility Program", in G.G. Sommers 


and W.D. Wood eds. Cost Benefit Analysis of Manpower Policies Proceedings 


of a Conference sponsored by Canada Department of Manpower and Immigration 
and the United States Department of Labour, (Madison: Wisconsin, 1969). 


Le eononts Council of Canada, Eighth Annual Review: Design for 
Decision Making, An Application to Human Resource Policies, (Ottawa: 
Queens Printer, ie FL he tr. 154 
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slightly higher than the poverty rate of the population as a whole ;"? 


second, the annual earnings of the average assisted mover increase by 
approximately 12 percent; and third, a disproportionate number of as- 
sisted as compared to autonomous movers are unemployed prior to the 
msraen’ Unfortunately, it is not possible on the basis of published data 
to determine the impact on the incidence of poverty within the group of 
assisted movers, the extent of the improvement in real as opposed to 
money income or the magnitude of the "displacement" effect in the recipient 
area--the acquisition of jobs by assisted movers which would otherwise be 
filled by the unemployed in the recipient area. It is probable, however, 
that the impact on the incidence of poverty is not substantial, the im- 
provement in real income is much less than 12 percent and the displace- 
ment effect in the recipient area is high. 

Geographical mobility and the manpower mobility program have not 
been a major source of either interest or concern to the Manitoba govern- 
ment. This is partially a manifestation of the absence of a well-defined 
provincial policy relating to the location and patterns of movement of the 
provincial population. It is also a reflection of the simple fact that 
the mobility program, unlike the training program, does not enter into or 
directly affect the budget considerations of provincial government de- 


partments. 


saanade Department of Manpower and Immigration, Brief to Special 


Senate Committee on Poverty, (Ottawa: June, 1OGG) tie 2a 

: Economic Council of Canada, Eighth Annual Review: Design for 
Decision Making, An Application to Human Resources Policies, (Ottawa; 
Queens Printer, LOTION pe 15h. 
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Training 

The scope of manpower's involvement in training is defined in 
three pieces of legislation; The Vocational Rehabilitation and Disabled 
Persons Act (VRT); The Adult Occupational Training Act (OTA); and the 
Training Allowances Act. 

The VRT Act was originally introduced in 1961 to provide re- 
habilitation services for physically and mentally handicapped persons in 
the population unable to obtain and hold gainful employment. Specific 
conditions in the legislation state that: 


3(1) The Minister may with the approval of the Governor in 
Council enter into an agreement with any province, for a 
period not exceeding six years, to provide for the payments 
by Canada to the province of contributions in respect of the 
costs incurred by the province in undertaking in the province 
a comprehensive program for the vocational rehabilitation of 
disabled persons. 


(2) The contributions payable by Canada to a province under 
an agreement made pursuant to this section shall be 50 per- 
cent of the cost incurred by the province in providing the 
program referred to in subsection (1).1 


The range of services available to the disabled under the terms of this 


! 


agreement is relatively comprehensive including; "...medical, social, 


and vocational assessments, intensive counselling, restorative services, 
provision of protheses, vocational training or upgrading, rehabilitation 
allowances, work conditioning and provision of tools, books and equipment 


+ ets! 


necessary for employmen It has been stated by Manpower that the 


177 5eational Rehabilitation of Disabled Persons Act," Revised 
Statutes of Canada, 1970, Vol. VII, Chapter 5-9, H-4, pp. 7699-702. 


eens Department of Manpower and Immigration, Annual Report, 
1969-70, (Ottawa: Queens Printer, 1970), p. 6. 
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primary purpose of this Act is to prevent long term unemployment and 
poverty: "Persons who are suddenly handicapped as a result of an accid- 
ent or illness and persons with birth defects who are reaching their 
labour market entry age can be given occupational therapy and rehabilita-— 
tion before their unemployability forces them into the ranks of the moore? 

An important feature of the act is that the scale and content of 
the program for the physically and mentally handicapped is determined by 
provincial governments. In Manitoba, development, implementation and op- 
eration of the VRT program is the responsibility of the Vocational Re- 
habilitation Services Branch of the Department of Health and Social 
Services (VRS). Federal participation is limited to contributing 50 per- 
cent of the costs incurred by the province in the operation of the pro- 
gram. 

Available data reveal that the number of persons receiving bene- 
fits under VRT both in Canada and in Manitoba in any given year is small 
in absolute terms. In 1970-71, 5,325 individuals received rehabilitation 
services in the nine provinces which have programs--Quebec is the ex- 
ception. The small numbers are in part a reflection of the fact that 
the relevant population--people whose physical and/or mental handicaps 
severely impair their ability to find and hold jobs--is small. It should 
be noted, however, that in 1970-71, approximately 16,000 handicapped 
persons applied for rehabilitation assistance. This means, of course, 
that less than one-third of the applicants were accomodated. It is poss- 
ible, therefore, that the low figures for participants are a result of 
a 


tb? ceneie Department of Manpower and Immigration, Brief to the 


Special Senate Committee on Poverty, (Ottawa, June, 1969), p. 25. 
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basic deficiencies in the structure and operation of provincial govern- 
ment apse 

Assessment of the impact of VRT in Manitoba is impossible in 
the absence of data relating to the size, composition and activities of 
the relevant population. An additional complicating factor is that VRS, 
the responsible agency, also administers services for culturally and 
socially handicapped persons under the Canada Assistance Plan and an 
agreement with the Department of Indian Affairs and Northern Develop- 
ment. Thus, in those cases in which multiple handicaps are present, 
services may be delivered under one of three programs or a combination 
of programs. A more detailed discussion of the scope, content and im- 
pact of VRS activities is deferred to Chapter IV. 

Manpower has its major impact on the activity of the provincial 
government and the provincial labour force through OTA and the supportive 
Training Allowances Act. The first mentioned act authorizes Manpower to: 
(1) absorb 100 percent of the costs of training obtained by Manpower 
"clients" in privately and publicly-operated training facilities; (2) 
enter into contractual arrangements with employers to absorb 100 percent 
of the costs incurred in conducting general skills training in a "class- 
room" setting within the work place (and specific skills training when 
technological displacement is threatened); and (3) absork 100 percent of 
the cost of providing classroom training for apprentices registered with 
the Manitoba Department of Labour. The Training Allowances Act provides 
for the payment of training allowances--related to family conditions and 
2 


“Omese data are from, Canada Department of Manpower and Immi- 


gration, Annual Report, 1970-71, (Ottawa: Queens Printer, LOT) 51 bl 
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living costs--to clients who have been members of the labour force-- 
working or seeking work--for at least three years, or, alternatively, 
are one year beyond the school leaving age and have dependants. Em- 
ployers providing training in accordance with contractual arrangements 
entered into with Manpower are reimbursed for the wages they pay to em- 
ployees during the training period. 

Some indication as to the significance of Manpower's involvement 
in training activities in Manitoba is provided by the information in 
Table 2. These figures indicate that Manpower has had a substantial im- 
pact on training in Manitoba. In the last year for which reliable figures 
are available, 1969-70, the allocation of training authorizations between 
various types of training was as follows: general training in public in- 
stitutions 39.7 percent; apprentice training in public institutions 12.4 
percent; training in private trade schools 1.4 percent; and training in 
industry 46.5 percent. The impact by Manpower on the activities of the 
Manitoba government is evident in the fact that while approximately 50 
percent of the total training authorizations issued was for training in 
institutions operated by the provincial government, almost 90 percent of 
the total direct training expenditures was paid to the provincial govern- 
ment. The remaining 10 percent reflect payments to private trade schools 
and firms participating in the training-in-industry program. These 
figures represent the outcomes of a series of allocative decisions made 


by Manpower. 
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TABLE 2 


Summary Staristice of Manpower Participation sbiat ATLL 


Types of Training in Manitoba 
1967-62-00 7020 


Training Expenditures 


Number of Training 


Year Authorizations Allowances Training Total 

1967-68 neocesg 2,534,000 NA. N.A.> 
1968-69 15,918 4 632,080" 4,267,920 8,700,000 
1969-70 12,084 Spee leh slg) 402k 343 91,220,526 
1970-717" ala 158° ‘ By tc Pa bs) BR O99. Chie 710-022 cc22 


1. Since a particular individual may participate in two or more phases 
of training in any one period authorizations Should not be inter- 
preted as being synonymous with individuals. 

2. Includes 5,089 authorizations issued under the Technical Vocational 
Training Act (OTA's predecessor) Phase-Out Agreement. 

3. The TVT Phase-Out Training payment to the province of Manitoba in 
1967-68 was $4,135,858, 

4, Estimate. 

5. The figures for 1970-71 include a supplementary program for the 
unemployed introduced in that year. 

6. In 1970-71 the data published in the Annual Report of Manpower 
specifies "clients enrolled" instead of "clients authorized". The 
figures are, however, comparable. 


Source: (1) Annual Report of Department of Manpower and Immigration for 
specified years; and (2) Data provided by Manpower at meet- 
ing of Deputy Ministers in Ottawa, February, 1971. 


There are five types of decisions confronting Manpower in 
planning its training activities for a particular time period. First, 
a decision must be made as to the portion of the total budget that will 
be allocated to training--as opposed to mobility, immigration services, 
etc. This decision is presumably based on an assessment of the require- 
ments of the economy. Second, manpower must decide how its total training 
budget will be allocated between the ten provinces. Public statements 
by officials of Manpower indicate that this allocation is made on the 
basis of certain rules of thumb rather than a fixed formula. For example, 


in the annual report for 1969-70 it is stated that Manpower placed ".... 
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greater emphasis on providing training in areas that have traditionally 
experienced high unemployment." Third, it is necessary for Manpower to 
determine how the training budget for a particular province will be allo- 
cated between the various types of available training. In Manitoba, the 
array of options confronting Manpower consists of skills training, lan- 
guage training, basic skills development training, and apprentice train- 
ing. The last three categories of training are provided almost exclus- 
ively in institutions operated by the Manitoba government. Skills 
training may, however, be located in public training facilities, private 
trade schools, or in industry. The fourth decision confronting Manpower, 
therefore, is to establish the allocation of training expenditures be- 
tween public and private training facilities. Once this allocation has 
been established, Manpower must make a fifth decision, namely, how the 
funds earmarked for particular types of training facilities are to be 
distributed between the various courses or levels offered in a particular 
category of training. 

The first four decisions are internal ones. It is only at the 
fifth level of decision making that the Manitoba government through the 
Department of Youth and Education (now the Department of Universities and 
Colleges) becomes directly involved. The relationship between Manpower 
and Youth and Education is essentially a buyer-seller relationship. .Man- 
power purchases "slots" in Youth and Education training programs for its 
clients. Transactions for a particular time period are determined through 
negotiations at the bargaining table. The objective of Manpower in these 
negotiations is to maximize total training time subject to its budget con- 


straint. The objective of Youth and Education is to maximize the total 
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value of the training purchased by Manpower. Since the volume of app- 
renticeship training is predetermined by the number of persons regist- 
ered as apprentices with the Department of Labour and the volume of 
language training is based on an estimate of the number of immigrants 
expected to come to Manitoba from non-English speaking countries, the 
negotiations centre primarily on the allocation of the remainder of the 
projected budget between basic skills development and skills training and 
the allocation within each of these two categories. These negotiations 
may produce changes at the margin but the final outcome compares closely 
to the outcome desired by Manpower. (This is one of the few remaining 
buyer-seller relationships in which the consumer occupies the ineenee) 

Certain aspects of the relationship between Manpower and Youth 
and Education require further elaboration. The dependence of the Manitoba 
government on recoveries from Manpower has introduced serious biases in- 
to the course development of Youth and Education. In those areas of train- 
ing in which Manpower makes purchases—-skill courses of less than one 
years duration and basic skill development courses--the development of 
new courses is based almost exclusively on meeting Manpower criteria. 
Those course proposals which are favourably received by Manpower are pro- 
ceeded with, those course proposals which are rejected by Manpower, shelved. 
In addition, the commitment to maximize recoveries from Manpower impairs 
the Department's ability to plan for the orderly development of those 


types of training that Manpower does not purchase, notably occupational 


i 


Eline character and objectives of the specific types of training 
purchased by Manpower, and the extent of Manpower purchases in 1970-71 
are summarized in the Appendix. 
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courses of more than one years duration and courses which have a social 
or community rather than an occupational orientation. The impact on the 
behaviour of Youth and Education is not, however, restricted to the course 
development strategy, but permeates all aspects of training in the prov- 
ince. In general, the pervasive influence of the Manpower philosophy 
with its stress on the importance of growth and the reverence for the 
attitudes and knowledge of "business leaders" has contributed to the emer- 
gence of a training system emphasizing the needs of industry rather than 
the needs of individuals and the community at large. 

There are certain disadvantages inherent in this relationship 
for Manpower as well. The commitment to purchase training from Youth 
and Education--particularly a legal commitment which requires Manpower to 
pay for in any given year at least 90 percent of the training purchased 
in the previous year, but also a moral commitment originating in the fact 
that the massive investments in plants and equipment for training made 
by the province was encouraged by federal government programs--is the main 
source of these disadvantages. Specifically, this commitment: (1) re- 
duces Manpower's ability to adjust its training purchases in response 
to changing economic conditions; (2) places Manpower in the somewhat awk- 
ward position of financing programs with conflicting objectives, for ex- 
emple, apprenticeship training and pre-employment courses with an apprent- 
iceship orientation, and programs that aggravate the conditions Manpower 
policy seeks to correct, for example, the glutting of the market with 
hairdressers and barbers; and (3) seriously hampers Manpower's ability 
to affect significant changes in the allocation of its training budget » 


between training offered in various types of facilities, for example, a 
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shift from institutional-based courses to training in industry. To in- 
voke an old "saw" this would appear to be one of those cases in which 
"what is bad for the goose is bad for the gander." 

The contractual relationship between Manpower and Youth and 
Education offers important insights into certain of the limitations of 
the manpower effort in Manitoba. It is in the deficiencies in the leg- 
islative basis for the operational content of Manpower's training act-— 
ivities however that the explanation for the entry of other agencies into 
the manpower field and the subsequent proliferation of programs is to be 
found. Much of the criticism of Manpower's role in training has been 
directed at the referral and allowance eligibility criteria. These crit- 
eria specify that: first, to qualify for referral to training individuals 
must be at least 1/{ years of age; and second, to qualify for a training 
allowance the individual must have been a member of the labour force for 
at least three years or have dependants. These criteria produce a serious 
"gap" in program coverage. First, the referral criteria excludes all in- 
dividuals under 17 years of age from the possibility of being referred to 
training by Manpower. Individuals 16 years of age but less than 17 may 
still enroll in training but they must be able to cover direct and incid- 
ental training expenses--tuition, books, etc.--and living expenses. Per- 
sons under 16 years of age who are neither employed nor participating in 
the regular school system--and the number of persons in this category, 
particularly in certain northern communities, is not insignificant—-do 
not even have this option to exercise, because the required age for entry 
into courses offered by Youth and Education is 16. Second, certain in- 
dividuals who qualify for and would benefit from training are not covered 


by the training allowance eligibility criteria. The individuals who are 


ot of .yntmntied ab galstes? 0 
“ vehean Sit 2 
oe cbitoy bas sowogiaM asavied)« 
to. aieitetlatl of’ to aheviss ov 
age! pil? nt ssinhetofteh: edt al ok # Saab tna 
doe solsbiut a iewegsM to Jassie tesioboerege ot xo tent awit: 
ofut esionegs wetlitc to yates ost rob ro tithae ies edd shat. tavewort osdtigt 
ad 23 ef amitnorm ‘to nobtanstiewy duaviygeter eed fie beget tewoquent 649 
gned nad quintet al) efor etevodnith 4a polenta ent te dott awe 
-tit4 seauT ,.ginesion, % Alidkgile, esaswolle fae lessees eit if Betoerdb 
whunbly hot gatekegs ot ation ‘col WET iatp or pte teat Yoiooqe sige 


gninigss = dv Nilighn 62), Shdosa Soe pape te esere Te roost te od fam 
ae? so3dl uindel s24 Yo 2edash aw neef eve tame Daubsedbad ost eonswolte 
“ughian 2 swvhorg slistixo eseq!? cadnbpegeh ave wo wtevy cout desea 
it -Lps sebutaxe. alist ing Jsvisttet sag grerle .speneveo neon mt “qag" * 
os bouts untied to wWtlheterog sft mort age Yo ema PL ven sleublwkd 
Yam Ti weds seal aoe sea TO exwey OL efeuhretbat sewn yh galinkan 
~phowh bon Joerkd yevon og, elias tube quit ruth gehen ae Lieu Db 
~7eT .asagagxe priv)! Baa--.o3e gaiiood - aol hit—~aeaneque golalesd Ledas 
at- qriveqisiived tos Seywigue weitdben ste odW oge te wine, Ab tebe enie 
Cregeen eldd nt ancars” To ediain ond Dogemetege fowioe walegee eat 
ndIadnttioleit Jon et ,sstt lame mtedéson mies. ot erate kee 
iis ih o|e bovtupet edd seusced ,wetotexe of Mobige eter svad neve! den 
mb iemadae, gine | OL wk ROLeehee hae Aiuer wW? beserio ssemes tat 
Serie Ak. Host frnansd ‘swe ime 10 ean ot aes 
sia ow eLoutivibnt odT -«tistizs witidigifs sinawette ona 


SC 


excluded from training allowance coverage are in two distinct sub groups: 
recent entrants into the labour market, and potential secondary earners-- 
particularly housewives and female heads of households who do not have 
dependants. Individuals in these groups who are most likely to be pre- 
vented from participation in training because they do not qualify for 
training allowances are, of course, concentrated in the low income segment 
of the population. 

Other major weaknesses in the Manpower training program that 
have been identified are: first, the maximum period of occupational 
training that an individual will be referred to is 52 weeks; second, the 
opportunity to participate in programs is restricted to individuals who 
queue up at CMC's and are approved by CMC personnel; and third, the train- 
ing allowance is terminated when the individual completes training, not 
when the individual finds employment. These weaknesses combined with the 
weaknesses in the referral and allowance eligibility criteria suggest the 
conclusion that the programs of Manpower have been designed for established 
labour force Manteo Emphasis on the requirements of established labour 
force members is not unfortunately a characteristic unique to the activi- 
ties of Manpower. The activities of Youth and Education reflect a similar 
bias. 

The basic principles underlying the training programs of Youth 
and Education are essentially the same as those on which the public school 


system is based. That this is the case is evident in certain of the 
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ome preliminary report of the "renegade" group from the Senate 
Committee on Poverty makes a similar, albeit more forceful criticism. 
See The Last Post, Vol. 1, January 21, p. 36. 
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features of the training system: first, a linear, hierarchial struct- 
uring of the various types of training offered; second, standards both 
for.the purpose of defining the boundaries of a particular type of 
training in the hierarchy and for the purpose of ensuring that individ- 
uals who are not likely to function effectively in subsequent levels of 
the hierarchy do not progress; third, rules and regulations to control 
the behaviour of individuals while they are participating in the train- 
ing environment; and fourth, the design of courses to satisfy the re- 
quirements of the "school" year. Thus, most types of training have spec- 
ified entrance requirements, standards which must be satisfied to re- 
ceive "certification" or "pass", are offered in the period September 1 
to June 30 and provide for the explusion of individuals who do not per- 
form according to the rules and regulations of a particular training 
centre. In short, the training system is primarily designed to provide 
services for individuals who have a demonstrated capacity to function 
within the public school system, the labour force, and society. In this 
respect, therefore, the activities of Youth and Education and the act- 
ivities of Manpower are poet eee 

Manpower attempts to monitor the performance of its training 
activities using an elaborate cost-benefit model designed expressly for 
this purpose. The cost-benefit ratio calculated from this model is 


approximately 0.4--almost identical to the ratio for the mobility pro- 


ee 


e3the high withdrawal rates in certain types of training and 
among certain segments of the population --notably people of Indian an- 
cestry --support this conclusion. See various reports prepared by the 
Review and Development Branch of the Department of Youth and Education. 
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gram. This model is subject to the same criticisms as the model for the 
mobility program; exclusion of externalities or "third party" effects, 
in particular the "displacement" effect; benefits are based on a com- 
parison of pre-and post training earnings of trainees rather than a com- 
parison of the earnings they would have reveived in the absence of training 
and the earnings they receive with training; and the impossibility of 
isolating the contribution of training from the contribution of other 
services provided jointly--counselling, placement, mobility, etc.--and 
changes in economic conditions. These deficiencies produce a significant 
upward bias in the estimates of the benefits ipso facto the contribution 
of “ager 

The more specific data generated in this survey would indicate 
that training has not had an appreciable impact on the incidence of 
poverty. The results of the 1969 follow-up survey of trainees, for ex- 
ample, reveal that roughly 48 percent of the sample had incomes of less 
than $3,000 before training as compared with 4] percent after cen ee ae 
These data suggest that training is accessible to some components of the 
low income population, but that their status is not appreciably affected 
by participation in such training. Moreover it is probable that the gains 
which accrue to the participants in training programs are at the expense 


of workers adversely affected by the displacement effect. Any redistri- 
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2h ee: Economic Council of Canada, Eighth Annual Review: Design 
for Decision Making, An Application to Human Resources Policies, (Ottawa: 
Queens Printer, Menage Pu. ieee 


“2 Tpid., p. 116 
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bution which occurs is therefore horizontal rather than vertical. 
To sum up, there is some question as to the benefits associated 
with the combined training effort of Manpower and Youth and Education. 
To the extent that such benefits exist, the component of the population 
which has most need of these benefits is effectively excluded, either 
from participation as a result of explicit operational criteria, or from 


benefits as a result of program design. 


26 


The redistribution involved in the direct expenditures on 
training and the payment of allowances is progressive with a net transfer 
from income classes above $6,000 to income classes below $6,000. It is 
not possible to determine whether the redistribution effect associated 
with the fiscal aspects of training is significantly different from the 
effects of other programs from which trainees wouid benefit in the ab- 
sence "6f"OTAY Ibids, “p. 118. 
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CHAPTER IV 


THE NATURE OF ATTEMPTS TO COMPENSATE FOR DEFICIENCIES 
IN MANPOWER POLICY: THE MANITOBA EXPERIENCE 

The basic weaknesses in the manpower programs adminstered by 
Manpower, in particular the training program, surfaced as a direct re- 
sult of attempts by other government departments, both federal and pro- 
vincial to cope with the problems of particular sectors of the economy , 
particular components of the population and/or the problems of people 
living in a particular region of the province. The major responses of 
these agencies to the deficiences in the programs administered by Man- 


power are identified and discussed in the following subsections. 


The Department On) Regional Economic Expansion and the Manitoba Government 


Federal-provincial agreements relating to problems of depressed 
"rural" areas in Manitoba, have been instrumental in extending the range 
of manpower activities in the province. In 1967, the federal and pro- 
vincial governments signed the Fund for Rural Economic Development Agree- 
ment (FRED) for the Interlake Region of Manitoba. This agreement pro- 
vided for the implementation of a comprehensive plan designed to raise the 
standard of living of the population in the Interlake relative to the 
standard of living of the population in the rest of Manitoba over a period 
of ten years. To achieve this objective, the plan included provision for: 
first, improvement and extension of the social infrastructure; second, 
rationalization of the primary sector and expansion in the secondary and 


tertiary sectors of the economy; and third, improvements in the education 
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and skills of the labour force component of the population. The plan is 
administered by a federal-provincial body of staff from the Canada De- 
partment of Regional Economic Expansion (DREE), and the Manitoba Depart- 
ment of Agriculture (Agriculture). 

At the time the Interlake plan was being formulated, it was de- 
termined that the programs operated by Manpower and Youth and Education 
would not meet the needs of a large number of individuals and families in 
the Interlake population. As a result, it was necessary to include com- 
pensatory programs in the plan. The original 10-year budget included a 


! 


three million dollar commitment for an "innovative" Manpower Corps. 


"...to make available to residents 


The main objective of Manpower Corps is 
in the Interlake, group orientation toward training and employment ex- 
periences that will provide increased probability of participants achieving 
satisfactory training and enpleynestine There is considerable scope for 
flexibility in the administration of Manpower Corps but the evidence 
suggests a tendency to rely on an approach combining work experience, 
counselling, basic education, and group counselling sessions within the 
context of a discrete project. The specific projects initiated under the 
auspicies of Manpower Corps are normally of short duration and have well- 
defined objectives. 


In some respects Manpower Corps is similar to the "make-work" 


programs utilized so extensively in the 1930's, First, the projects»pro- 
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Ime apparent "success" of the Manpower Corps approach resulted 
in the budget being raised to $6,000,000. in 1969. 


2 NRDA-FRED Administration, Interlake FRED Agreement Program Re- 


view, 1967-71, (May, 1971), p. 6. 
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vide short-term earnings opportunities for individuals who are unemployed 
and do not qualify for entry into or wish to participate in traditional 
training programs. And, second, the projects normally have a public 
works orientation--beach development, parks maintenance, construction of 
community facilities, etc. The major departure is in the emphasis on 
counselling, motivation, and inculcation of social skills. 

The value of the Manpower Corps approach is difficult to assess. 
Individual projects result in the production of useful goods and services. 
But this is an incidental result of the program. The main objective is 
to "orientate" participants to traditional training and/or employment. 
Crude measures of the success of the program would be the proportion of 
the group of 758 participants in the period 1967-71, subsequently finding 
employment and/or enrolling in other training programs. Statistics that 
would permit an assessment of the Manpower Corps on the basis of these 
measures are not produced on a regular basis in the data-collection effort 
of the ARDA-FRED Administration. A recent evaluation of manpower programs 
in the Interlake, however, indicates that the benefits of Manpower Corps 
are low in both absolute and relative terms. 

This result is not surprising. Participants in Manpower Corps 
are relatively ill-educated and unskilled when they are enrolled in a 
project. These characteristics are retained during the average 12-week 
period. Thus, the options confronting these individuals in the post-part— 


icipation period are essentially the same as the options which confronted 


3yohn J. Flagler, James A. MacMillan, Leo A. Bernet, Interlake 


Area Manpower Services Evaluation Study, (Winnipeg, April, seal) mimeo. 
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them in the pre-participation period--menial jobs and/or participation 
in basic skills development training, that is, academic upgrading. The 
results of the evaluation of Manpower Corps in relation to its primary 
objective do not provide a sufficient basis for rejecting the approach 
as a failure, but neither do they encourage optimism that this approach 
will make a significant contribution to the problems in the Interlake or 
elsewhere in Manitoba. 

The Manpower Corps approach was extended to The Pas Special Area 
in an agreement concluded between DREE and the Manitoba government in 
1970. This agreement provides for a total commitment of $300,000--shared 
equally between the two levels of government--to a program in which "... 
underemployed and unemployed people who do not qualify under existing pro- 
grams will be encouraged to develop occupational goals through exposure 


2 


to short-term work situations."“ One of the distinguishing charactersit- 
ice of The Pas Manpower Corps is that an effort has been made to direct the 


short-term work situations--which consists of combined classroom and on- 


the-job training--to potential employment opportunities in the area. Thus, 


ecertniy statements in a recent review of the first four years of 
Manpower Corps suggests that there is a tendency on the part of the ARDA- 
FRED Administration to view the programs as a short-term "holding" action. 
In the discussion relating to the impact of the program, for example, it 
is stated that: "The effectiveness of the Manpower Corps as an agent for 
placing people in the labour force is contingent upon the availability of 
employment opportunities.,. [and] the employment opportunities for persons 
with minimal skills [that is, the graduates of Manpower Corps] are ex- 


tremely limited." Interlake FRED Agreement Program Review, 1967-71. 


Ganda Department of Regional Economic Expansion, Canada/Manitoba 


Agreement in Special Area of The Pas, (Ottawa: Department of Regional 
Economic Expansion, 1970), p. }. 
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the initial projects were designed to equip people with basic skills re- 
quired in logging, construction, and other industries. Participants in 
these projects could not, of course, be guaranteed employment upon com- 
pletion of their training, but Manpower Corps administrators "hoped" that 
the training experience would enable them to compete for jobs with estab- 
lished labour force members. In the case of projects conducted jointly 
with firms in the area, the prospects for immediate employment of part- 
icipants were brighter but by no means assured. Recent reports issued 
by Manpower Corps indicate that in the latter cases efforts to place 
people in jobs have been frustrated by the reluctance of firms to provide 
projections of manpower requirements, the rigidity of collective agree- 
ments and the lack of adequate housing in close proximity to work sites. 
The Pas Manpower Corps had not been in operation long enough to 
permit an assessment of its effectiveness in the North, when thea Manitoba 
government, announced on July 23, 1971, that the "mandate" of The Pas 
Manpower Corps Directorate was to be extended and augmented. It was anti- 
cipated that this expanded mandate would enable Manpower Corps "...to 
develop coordinated manpower training programs and deal aggressively with 
employment needs in all of Northern Menitovad (e The main objective of the 
Manpower Corps would be "...to ensure that northerners get access to 
northern jobs, by bringing [labour force] members and employers together, 
and by identifying people who require training and counselling before they 


ic 


can take a job and preparing them for available jobs." 


Sakic Government Information Service, News Service Bulletin, 
(Winnipeg, July 23, 1971.) 


Trpia. 
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Details as to the mode of operation of this "new" agency were 
not contained in the news release but it was suggested that the agency 
would have considerable authority, power and resources at its disposal. 

A tentative list of its responsibilities included: coordination of man- 
power programs in all of Northern Manitoba; expansion and development of 
Manpower Corps type projects where required and relevant; designation of 
community manpower and employment coordinators whose role it will be to 

get the potential employee and employer together, and to identify and 

cause the right kind of training programs to be provided; and issuance 

and administration of contracts related to employment and manpower require- 
ments. 

This initative in establishing the Northern Manpower Corps was 
based on a commitment on the part of DREE to enter into an agreement pro- 
viding for cost sharing on projects undertaken north of the 53rd parallel. 
This agreement covers the period April 1, 1971 to March 31, 1975. ‘The 


types of projects and services that will qualify for federal participation 


Codntain of the background papers relating to the Northern Man- 
power Corps suggest the possibility that the Corps would assume responsi-~ 
bility for the activities of the Newstart Corporation. Newstart was 
originally established by Manpower to operate as a quasi-independant agency 
with a budget of $5,000,000 and a five-year life "...to develop, through 
research and experimentation, methods and programs to help disadvantaged 
unemployed and underemployed adults prepare for stable and rewarding em- 
ployment." Department of Manpower and Immigration, Annual Report, 1967-68. 
(Ottawa: Queens Printer, 1968), p. 39. The Newstart program was transe- 
ferred to the Department of Regional Economic Expansion after which ex- 
cessive interference from Senior departmental personnel frustrated the 
efforts of Newstart to function as intended. Absorption of Newstart in 
the Corps would mark the final step in the persistent and progressive 


erosion of the Newstart concept. 
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under this agreement are: 


"(1) the provision of services and facilities which lessen the 
isolation of remote rural communities; (2) the establishment or 
improvement of community recreation facilities; (3) the provision 
of counselling, training, and related services and facilities not 
provided by other federal-provincial and federal manpower pro- 
grams, including costs of instruction and living allowances while 
training, transportation costs and special assistance for persons 
moving their families and effects for the purpose of seeking em- 
ployment; (4) development of viable supplementary or alternative 
primary producing activities for the purpose of improving marginal 
or sub-marginal incomes of disadvantaged people engaged in such 
activities; and (5) the establishment, expansion or modernization 
of any community undertaking engaged in the utilization of primary 
resources, in processing, in manufacturing or in the provision of 
services, provided two-thirds of the work force of the enterprise 
is disadvantaged people and provision is made for counselling, 
training, and other adjustment services necessary to the employ- 
ment of these disadvantaged people."9 


This agreement forms a "package" which is similar in many respects 
to the FRED Plan in the Interlake. It (the package) has in it, therefore, 
some potential to contribute to an improvement in the "welfare" of the dis- 
advantaged. The precise nature of this contribution will depend of course 
on the precise nature of certain of the as yet unspecified factors: the 
increment in total expenditures in the region covered by the agreement; 
the interpretation placed on the nature of the "services and facilities re- 
quired to lessen isolation", "viable producing activities" and "community 
activities"; the nature of the innovations introduced in the training pro- 
grams; and the extent to which economic development is accompanied by per- 
manent and substantial changes in the existing institutional crenevone! 

In connection with the last mentioned point perhaps the most encouraging 


feature of this "bold thrust" in the North was not the new agreement nor 


aa a aaa ae 


Draft of planned agreement between the Government of Canada (DREE) 
and the Government of Manitoba. 
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the expanded Manpower Corps but rather the apparent commitment on the 
part of the Manitoba government to intervene in the hiring decisions of 
firms operating in this region of the province. 

In the short period of time in which the new agreement has applied, 
and the new agressive Northern Manpower Corps has been in operation, the 
results have been disappointing. Indian and Metis organizations and com- 
munities--the disadvantaged peoples of the North--have found it extremely 
difficult to get approval from DREE for projects which are designed to im- 
prove their communities and/or produce goods and services; there have been 
no important innovations in training programs; and no attempt has been made 
to alter the existing institutional framework. The new Manpower Corps which 
was to be imnovative and aggressive has behaved in exactly the same way as 
the Manpower Corps in the Interlake; that is, confining its activities to 
the periphery of the northern economy. The one "innovation" that has been 
made is the creation of an employment agency which is to be operated by and 
for the Indian and Metis people in the North. This agency will presumably 
maintain an inventory of jobs which are available in northern communities 
and an inventory of Indian and Metis workers who are willing and able to 
work, and attempt to achieve a matching. It is hoped that the employers 
in the north will cooperate. This new agency will also contract to supply 
labour on major construction projects and other types of projects which re- 
quire large quantities of casual and unskilled labour. 

The early results of the federal-provincial agreement for the 


north, the performance of the Northern Manpower Corps and the absence of 


substantial innovations indicate that conditions in. the north will-not 


change significantly in the near future. 
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Federal-Provincial Agreements and the Role of VRS 


VRS is responsible for the delivery of services to persons in 
Manitoba who are handicapped in obtaining employment because of physical, 
mental, social or cultural factors. Provision of these services is 
supported by the federal government through the VRT Act, in the case of 
the mentally and physically handicapped, and through the Canada Assistance 
Plan and an agreement with Indian Affairs, in the case of the socially and 
culturally handicapped. 

The VRT agreement commits. the federal government to a 50 percent 
contribution to the cost of a provincial government operated program. The 
scale and content of such a program is determined by the provincial govern- 
ment. Similarly, Part III of the Canada Assistance Plan provides for a 50 
percent federal contribution to projects which are designed to enhance the 
economic independence of individuals, families, groups, and communities 
Prine tendencies to "welfare". The agreement with Indian Affairs is 


Le aaprovide and 


a specific contractual arrangement which commits VRS to 
perform on behalf of clients training, referral, placement counselling, 
and administrative Sectiece be Costs incurred in the provision of such 
services are fully recoverable from Indians Affairs. The value of this 
contract in the last complete fiscal year for which data are available, 
1970-71, was approximately $325,000. 


In general it might be said that VRS performs roughly the same 


goals in relation to "handicapped" members of the labour force as Manpower 


er 


TO GanadeManitoba Memorandum of Agreement Respecting Employment 


Placement Services for Indians, 1970. The "clients" are the persons in 
the population who are registered as, or entitled to be registered as 


"Indians". 
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plays in relation to established labour force members; a general employ- 
ment service providing counselling, referral to training, provision of 
training allowances, placement, etc. The 31 VRS staff counsellors pro- 
duced services for approximately 6,000 - 6,500 persons in the 12-month 
period ending March 31, 1971. Estimates prepared by VRS indicate that 
the individuals receiving services were allocated across the three dis- 
tinct client categories as follows: Indians Affairs clients, 2665 (41.8 
percent); "other" socially and/or culturally handicapped, 2,515 (34 per- 
cent); and physically and mentally handicapped, 1,195 (19 percent). 

It is impossible to attempt even a general assessment of the im- 
pact of VRS on the basis of the information eee The figures do 
suggest, however, that the impact of VRS activities in relation to the 
number of individuals who fit the operational definition of "socially and 
culturally handicapped", that is, persons who are operating at less than 
their potential capacity as a result of a combination of environmental, 
cultural and/or economic factors, is small. Officials of VRS would be in- 
clined both to agree with this conclusion and to concur with the suggestion 
that this state of affairs is attributable to two factors. The two factors 
are: first, severe limitations in resources; and second, the lack of any 


correspondence between the needs of the individuals in their client groups 


iithere is virtually a complete absence of information pertaining 
to VRS activities. To attempt a reasoned assessment of these activities 
it would be necessary to have data on the nature, quality and outcome of 
the services provided, and the size and characteristics of the various com- 
ponents of the population for whom the services are intended. 
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and the various programs and available jobs to which they could be re- 
ferred. The second factor is much more critical than the first. In- 
dividuals either do not qualify for the available training, or, if they 
do, they are unable to function effectively within the environment of 
provincially operated training centres, and therefore, leave. In the case 
of jobs, the only ones which are accessible to their clients are of short 
duration and normally low paying. The result of this is that VRS per- 
sonnel have become reluctant to encourage individuals to participate in 
programs and take jobs that will not produce lasting benefits for them. 
Lacking authority to influence the nature and content of existing manpower 
programs and hiring decisions, VRS has been forced to establish new service 
options which it believes are more clearly related to the needs of the in- 
dividuals in the groups it serves. 

An agreement to proceed with the first work activity project in 
Maretobe was concluded between the federal and provincial governments in 


" 


September, 1971. These projects “...use a combination of sheltered work 


situations, other forms of training and welfare services to provide a com- 


writ (2 ; 12. : ; ; ; 
prehensive approach to sound rehabilitation." The objective is to "im- 


prove the employability of persons who have unusual difficulty finding or 


; a aks “it D4 2 
holding a job, or in undertaking training." 3 The initial project in 


12 canada Department of Health and Welfare, Documentation on Work 


Activity Projects, (Ottawa: 1971). This paper provides an outline to be 

followed in preparing project proposals for submission to Ottawa. Federal 
participation in the costs of work activity projects under Part III of the 
Canada Assistance Plan is restricted to "approved" projects. 


13 tpi. 
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Manitoba was initiated in the predominantly "Metis" communities of Pelican 
Rapids, Mallard, Duck Bay, Crane River, and Camperville. Individuals 
participating in this project, would, it was hoped be provided with: (1) 
basic work habits and skills; (2) academic skills to enhance employability 
or te qualify for vocational or pre-vocational courses offered through 
Manpower or Youth and Education; and (3) development of sound skills 
necessary to functioning on or off the jop.24 Participant selection cri- 
teria conform with the objectives of the Canada Assistance Plan and include: 
sporadic unsatisfactory work history; low literacy level; lack of social 
skills necessary for permanent employment; mobility limited by size of 
famiiy slack of vocational skills; inability to qualify for existing train- 
ing or employment opportunities; physical and mental capabilities adequate 


for full time training and work routine; and expressed interest in train- 


15 


ing and employment. Criteria for termination are: (1) participant's 


LA et 
Manitoba Associated Northern Work Activity Project Proposal, 
(Winnipeg: Manitoba Government, 1971), p. 5. 


a Tha. , p. 8. The first five criteria seem to be consistent with 
project objectives. There is, however, something of a contradiction be- 
tween the last three criteria and these objectives. The justification for 
the project is that existing programs have not been sufficiently comprehen- 
sive to deal with the complex social and economic problems faced by the 
heads of households and families living in the designated communities. The 
fact that eligibility for existing programs is a criteria for exclusion 
implies that the only people who have complex social and economic problems 
are those who are not eligible for participation in Manpower programs. Ex- 
clusion of individuals who do not have physical and mental capabilities 
adequate for full-time training and work activity detracts somewhat from 
the claim that the project is "comprehensive". Since the objective of the 
project is the out-migration of participants, it is to be expected that the 
individuals who are excluded will form a residual population which will 
have to be "dealt" with when the project terminates. Those individuals who 
do not express an interest in training and employment will presumably join 
the physically and mentally "deficient". 
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readiness to avail of opportunities from employment and/or training out- 
side the Project as determined by the Project staff and participant; (2) 
"lack of interest"; and (3) demonstrated inability to benefit from the 
Project .1© Over the anticipated life-span of the project-- September, 
1971 to October, 1974-- approximately 350 participants are expected. 
Total cost in the initial 12 months will be $686,520. of which approx- 
imately 20-25 percent will be wages, salaries and miscellaneous expenses 
of project. staff. 

In many respects this project resembles Manpower Corps. In par- 
ticular, the project is based on the naive assumption that with enough 
counselling--24 hours a day 7 days a week--exposure to classroom instruct- 
ors, participation in on-the-job training, etc. the participants will be 
ready to move, participate in traditional training programs, and/or obtain 
jobs. The major differences are in the duration of training, the project 
elovance schedule, which is based in part on participation and performance, 
the nature of the training provided, and the degree of participation of 
local community leadership in planning project activities. It is to be 
anticipated that these differences are not sufficient to produce outcomes 
substantially different from those achieved in Manpower Corps. 

To conclude this section, it might be noted that the activities 
and the frustrations of VRS are a microcosm of the entire manpower effort 
in the province of Manitoba. The basic difference is in the nature of 
the group with which VRS works. The largest part of this group consists 


of individuals who are unable to function effectively in society because 


Ibid., p. 10. 
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of the nature of the existing socio-economic framework. The thrust of the 
VRS approach is not, however, directed at those features of the system that 
are responsible for the plight of these individuals. On the contrary, the 
emphasis is on altering those characteristics of the individuals that do 
not conform to the requirements of the system. Thus clients are assigned 
a position in an "Employment Readiness Classification" on the basis of 
their motivation, self-assurance, demonstrated ability to function on and 
off the job, and physical and mental readiness for confronting the rigors 
of competition in a chosen oceupation.-! Individuals whose characteristics 
are fixed, for example, severe physical or mental handicaps, and therefore 
not subject to modification, must be found a "safe" place outside of the 
system. 
The Canada Department of Indian Affairs (and Northern Development ) 

The Indian Affairs Branch of the Department of Indian Affairs and 
Northern Development is responsible for the "welfare" of individuals who 


" ..& person who, pursuant to 


satisfy the criteria defining an "Indian"; 
the Indian Act, is registered as an Indian, or is entitled to be registered 
as an ‘cimeoerelin® Approximately 35,000 individuals in Manitoba satisfy 

9 


these requirements. In general the Indian population is ill-educated, 


lacks marketable skills, lives in communities with limited economic po- 


11 paper titled "Manitoba Department of Health and Social Develop- 
ment: Social Development Division, Vocational Rehabilitation Services". 


Winnipeg, 1971. 


MON dade Menitebe Memorandum of Agreement Respecting Employment 


Placement Services of Indians, 1970. 


1 Data published by the Department of Indian Affairs placed the 
official "head-count" in 1969 at 34,520. 
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tential and gross deficiences in basic amenities, and is heavily dependent 
on subsistence payments from government. This tragic state of affairs is 
attributable to a-long series of historical accidents combined with mis- 
guided governmental policies which have effectively locked the Indian 
population out of the "mainstream" of society. 

The role of Indian Affairs is to develop policies and programs 
which will nullify the accumulated effects of historical accidents and 
policy errors, and prepare the Indian to become a participant in the 
"mainstream". To date Indian Affairs has tended to rely on two basic 
approaches in attempting to achieve its objectives: first, policies and 
programs designed to upgrade the economic and social structure of reserve 
communities; and second, policies and programs designed to prepare people 
to leave reserve communities. The potential contradiction inherent in these 
two approaches has never been satisfactorily resolved with the result that 
the overall Indian Affairs strategy has lacked coherence and consistency. 
Recently, however, emphasis has been placed on the second approach, and, in 
particular, the standard techniques of manpower policy--counselling, basic 
education, training mobility, and job placement. 

The total budget available for manpower programs has increased 
substantially since 1967-68. Total budget figures for the period 1967-68 
to 1970-71 were as follows: 1967-68, $321,374; 1968-69, $780,839; 1969-70, 
$788,823; and 1970-71, $1,331,000.. In the last two years of the series, 
approximately 25 percent of the total budget was committed to the payment 
for services provided by VRS under the terms of special contractual arrange- 
ments. There is some evidence to suggest that Indian Affairs has concen- 
trated its efforts on providing traditional services to those individuals 


not covered by Manpower. Thus, individuals are placed in the basic ed- 
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ucation and vocational training programs operated by Youth and Education, 
receive mobility assistance and are referred to employers with known 
vacancies. The 1970-71 budget allocation was as follows: adult education, 
37 percent; vocational and special training, 49 percent; and employment 
and relocation, 14 percent. The combined efforts of Indian Affairs and 
VRS in 1969-70 resulted in some 2,500 individuals receiving services--be- 
tween 15 and 20 percent of the total Indian population over 15 years of 
age. Approximately 40 percent of the services consisted of placement in 
training programs operated by Youth and Education; 47 percent job referrals 
and relocation assistance; the remaining 3 percent placement in universities 
and secondary school proeramsis> 

The impact of Indian Affairs activities on the overall objectives—- 
upgrading the "quality of life" in reserve communities and establishing 
points of entry into the "mainstream" society--is difficult to ascertain 
with any degree of confidence. Statistics relating to retention rates in 
Youth and Education training programs and the characteristics of the job 
placements suggest, however, that the impact is minimal. The retention 
rates in most types of programs in 1969-70 was less than 80 percent and a 
large proportion of the jobs in which individuals were placed were of short 
duration. Similarly, detailed analyses of the experiences of Indian stu- 
dents enrolled in courses offered in Keewatin Community Colleges in The 
Pas and Fort Osborne Barracks Upgrading Centre in Winnipeg indicate that 
withdrawal rates are high, progression rates within the skills development 
at ow and Dern nooert, Peereh Meni tons Depa’ of Toe ae 


“Ocanada Department of Indian Affairs and Northern Development, 


Statistical Summary: Manitoba Manpower Programs, Winnipeg, 1970. 


srbwyodgies “bits eile eu a ieiasketeas staeandg te 
init SHAW Hatha Yo eteorte ced: $e Stason de covuseibiel Wile 
8A peu byiwe yeti tone: stub ivtint 90a sae qi! batloew: OTIC ak BV 

Yo atady ci evo ALAA Lge aa Shad Eagod mt) to” ‘deotag OF bow @2 moewe 

pk dhemeaneig te hsvelenos eaohriar tay " Fusateg OF ‘eteennteonggs” Spe 
atavwetet det, theinsq V4 sudtedowbht Haw aavdy Us vedere omayoty actnier 
on bf Levey teu gh Sasmfeiy suo 2 Bein 4h; ‘;sonsdelgze cottacolet Bas 
: O° emerdoty Loodoe ‘piabiosed Bris 

geet hatds Bidwets otf se wsitivivos otiaYta nsdeet oe goagel ed? ame 
patie diss Hp cots topmmos evesasx> ch “SRR Yo piLtaap" edd ga ibargqu 
Abetwcue- of HsVBriegheayesiooe “wketientea! sda tuk yadad We Soaleg 

aE fetes nokdadtet of aabeetes esffeitere seonebi¥neo to eexgeb yos dhe 
dof sd te aobieretadeaty ade hen siusyery gotutent aortaaibs Baw Haber 
Hottesvss ‘edt Lktiinin =? Jonami ode tent ,tsvewod ,tesmgue edosmenaty 

i hie tested OF -aadt dent csv OT-CUR nf anBiyorg Yo wkgy? toon of epder 
droda'fo" stow Hebel aeW oTkWiivabr? ayitiw at edo), od? to apittogosy epzal 
sys (AUB V6 Reda leqKe ait Yo, vameianis hoteceh .elweiiat® .noldetiib 
lesshatiseaianilrcsicaet nhdivesd a besert0 wkitwos al beLioums mash 
“tay wo Om Seen wat nee Act 


=60= 


program, which consists of four levels--Levels IV, III, II, I--and be- 
tween skills development and vocational training low, both in absolute 
terms and relative to the rates for other groups of students .-~: The 
conclusions suggested by the limited information available is the programs 
and opportunities developed for established members of the labour force 
in the "mainstream society" are unlikely to meet the requirements of people 
who have never been participants in that "mainstream". 
Manpower Activities of Other Manitoba Government Departments 

The involvement of other Manitoba government departments is not 
extensive and occurs primarily in the process of discharging their tra- 
ditional responsibilities. This involvement is briefly summarized in this 
section. The concluding section describes a series of recent program in- 
novations originating with staff agencies of the provincial government. 

The Department of Industry and Commerce has traditionally func- 
tioned as an "arm of industry". Consequently involvement in the manpower 
field has been restricted to those areas of particular interest to in- 
dividual firms or groups of firms. Normally, the department attempts to 
satisfy the specified requirements of these firms by applying pressure to 
those departments with manpower responsibilities—-usually Youth and Ed- 
ucation--to introduce the desired training programs, provide mobility as- 
sistance, etc. The direct activities of the Department consists of pro- 


vision of assistance to firms recruiting immigrant labour--usually during 


re 


elneview and Development Branch, Manitoba Department of Youth and 


Education, Review and Assessment of Problems Experienced by Students in 


Vocational Preparation Training Courses in The Pas and in Winnipeg, Winnipeg, 
OTL 
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periods of tight labour market conditions and usually for the garment in- 
dustry and other employers of unskilled labour--the provision of technical 
advice to firms seeking to increase the productivity of their labour forces 
and the operation of a training-in-industry program intended to compensate 
for the incomplete coverage of the Manpower training-in-industry program. 
The Industry and Commerce training-in-industry program pays employers for 
the wage payments made to individuals who do not meet the Manpower allow- 
ance eligibility criteria. This program has not been used extensively 
simply because persons who do not qualify for training allowances are not 
recruited for training-in-industry programs supported by Manpower. 
Involvement of the Department of Mines, Resources and Environ- 
mental Management in the manpower field has occured in response to the 
emergence of particular problems and/or opportunities in resource-based 
industries.) This <involvement has taken two forms: In »the case of the 
fishing and trapping industries, changing economic conditions have ne- 
cessitated the introduction of programs designed to reduce the size and 
improve the productivity of the labour force attached to these industries. 
The objective of involvement in these industries is, in short, to expedite 
their rationalization. The second form of involvement is exemplified in 
the effort to establish a self-sustaining logging co-operative in the com- 
munity of Moose Lake in 1969. This project was initiated in response to 
an anticipated increase in the demand for logs with the opening of the 
Churchill Forest Industries Plant in The Pas area. After approximately 
two years of operation the project was suspended--apparently because it 
did not achieve the output levels required to make it self sustaining. A 
Newstart evaluation of the project concluded that it had made a positive 


contribution to the Moose Lake community and suggested that if values were 
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imputedto the externalities associated with the project, payment of sub- 
sidies to maintain the operation would be justified. Further evaluation 
apparently confirmed the Newstart findings with the result that the pro- 
ject has since resumed operations. 

The department having the major impact on manpower programs in 
Manitoba apart from the Department of Youth and Education is the Depart- 
ment of Labour. This department is of particular interest because of the 
way in which its activities influence the character of the labour market. 
The major responsibilities of the department are: (1) establishment of 
labour standards relating to wages, employment, safety, etc.; (2) control 
of the environment within which industrial relations are conducted; and 
(3) administration of the provincial apprenticeship program. All of these 
activities, with the exception of the apprenticeship program, are con- 
sidered to be outside the boundaries of manpower policy. Thus decisions 
relating to these responsibilities are seldom if ever based on an assess- 
ment of their potential impact on the labour market. 

Many of the anomalies in the manpower effort in Manitoba are re- 
flected in the apprenticeship program. The apprenticeship program in Man- 
itoba is "...designed to facilitate the training of persons to the levels 


ne3 


of skilled tradesmen... in those trades designated under the Act. The 


ee 


ee There are some indications that the basic objective of this De- 
partment in the administration of its responsibilities is the avoidance of 
decisions which would disturb groups having a vested interest in perpetuating 
situations as they exist. As a result, changes that are made, normally con- 
firm rather than alter the status quo, 


@ Manitoba Department of Labour, Annual Report, 1967, (Winnipeg: 
Queens Printer, 1967), p. 46. 
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prescribed training for apprentices consists of publicly financed insti- 
tutional instruction and on-the-job-training experience in plant or shop. 
The-period of apprenticeship varies from three to five years with most 
trades specifying four years. Similarly, the prescribed period of insti- 
tutional based training ranges from 12 weeks to 34 weeks with most trades 
prescribing 18-24 weeks. Entrance into designated trades is regulated by 
manipulation of the apprentice-journeyman ratio. This ratio specifies 
the number of apprentices an employer may have. According to the regu- 
lations this ratio has two main purposes: ".,.to ensure that apprentices 
will receive proper supervision and training on the job and to provide an 
adequate number of journeyman to meet future seahtrénsacehes These ratios 
are established by trade advisory committees, or defined in collective 
agreements. The maximum ratio in all cases is one apprentice to one 
journeyman. Participation in an apprenticeship program is not the only 
route that an individual may take to achieve journeyman certification in 
a designated trade. The Tradesmans Qualification Act, which is also ad- 
ministered by the Department of Labour "...provides for the certification 
of persons who have had considerable experience in a designated trade but 
have not gone through the apprenticeship progranihe- In the 12-month 
period ending October 31, 1970, 95 individuals distributed across seven 
trades received journeyman certification under this act. The number of 
apprentices achieving journeyman status in these given trades in the same 
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So erieobe Department of Labour, Apprenticeship Training; Guide 
ance Information, (Winnipeg, 1967), p. 4. 


=? Manitoba Department of Labour, Annual Report, 1970, (Winnipeg: 
Queens Printer, 1970), p. 44. 
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12-month period was 16626 


The anomalies which exist in the relationship between apprentice- 
ship training and manpower programs may be briefly noted. First, a large 
number of the skills training courses of less than one years duration to 
which Manpower refers unemployed and underemployed individuals were pre- 
viously introduced as pre-apprenticeship courses. As such they were de- 
signed to prepare individuals for entry into apprenticeship. The anomaly 
here is that the skills training programs in which Manpower participates 
are presumably intended to prepare unemployed and underemployed individuals 
for jobs in expanding occupational fields whereas the apprenticeship 
program is designed to control the entry of people into skilled trades, 
Orein, over words, to restrict the supply of Labour s* It is*not*surprising, 
therefore, that most of the individuals who participate in courses of less 
than one years duration with an apprenticeship orientation end up working 
in another occupational field; that is, an occupational field other than 
the trades to which the courses are related. A second anomaly, is the 
difference in the educational prerequisites for apprenticeship programs and 
the courses offered by the Department of Youth and Education. Most des- 
ignated trades specify an educational pre-requisite of Grade 9. To qualify 
for entry into courses with an apprenticeship orientation offered by the 
Department of Youth and Education, however, individuals must have grade 10 
or its equivalent. There is some evidence to suggest that in recent years, 
employers of apprentices have concentrated their recruitment on the "grad- 
uates" of courses offered by the Department of Youth and Education, thereby 
ne ee eee 


26 


Ibid., various pages. 
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reducing their hiring of persons off the street. In effect, this means 
that the educational pre-requisite of the apprenticeship program has been 
raised to Grade 10. As a result, individuals having less than Grade 10 
education must participate in upgrading training and a vocational course 
in one of the centres of the Department of Youth and Education in order 
to qualify for entry into apprenticeship. This anomaly, of course, works 
to the direct disadvantage of individuals from low income groups and dis- 
advantaged components of the population who normally have a lower level 
of educational achievement. Third, Manpower pays the full cost of in- 
stitutional training of apprentices, including payment of allowances to 
those apprentices who satisfy the training allowance eligibility criteria. 
Apprentices who do not satisfy the allowance eligibility criteria do not 
receive a payment from Manpower and do not normally receive compensation 
from their employers.,. This perversity has motivated employers of appren-— 
tices to restrict recruitment to those individuals qualifying for Manpower 
training allowances. The last mentioned anomaly was corrected with an 
amendment to the relevant act in the legislative session ending July 20, 
1972 which provides for the payment of training allowances to those ap- 
prentices who do not qualify for Manpower training allowances. 
"Ad hoc" Manpower Activities of the Manitoba Government 

The group of activities discussed in this section is classified 
as "ad hoc" for two reasons: first, project proposals are conceived and 
formulated by staff as opposed to line agencies--the departments; and 
second, proposals tend to be classified as experimental, and therefore, 
non-permanent. A characteristic which distinguishes these activities is 


that in contrast to most other programs they are based on the premise that 
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access to the "mainstream" society for certain groups is contingent on the 
introduction of changes in the institutional framework. The three most 
important projects to date are: the Lynn Lake Commuter-Work Project; the 
Careers Path for the Disadvantaged Project; and the Disadvantaged Mature 
Student Project. 

The purpose of the commuter work project is to link the unemployed 
in the labour forces in the communities of Garden Hill and St. Theresa to 
job opportunities in Lynn Lake, a mining community. An important feature 
of this project is a flexible work schedule which provides participants 
with alternating periods of work in Lynn Lake and leisure time in their 
home communities. At the present time, the pattern is 19 days on/9 days 
off for a base work force of 16 individuals in four crews, In the short 
run, the program provides job opportunities that do not require permanent 
relocation or extended periods of separation from family and community. 

In the longer run, it is anticipated that some of the participants will 

make the transition to stable work patterns and “urban" living. The 
criteria that will be used as a basis for the evaluation of this project 

are not clear. Conceivably there are three possible outcomes. Participants 
could: (1) develop stable labour force patterns based on the flexible 
work/leisure schedule, and commuting between their home communities and 
Lynn Lake; (2) make a permanent transition to the labour force and community 
in Lynn Lake; and (3) some combination of one and two. All three outcomes 
appear to be consistent with the achievement of enhanced employment and 
income prospects for the residents of the two communities, It would, there- 
fore, be unrealistic to assess the merits of the projects in terms of a 


single outcome, a possibility which is implicit in the stated long-term 
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objective of the project. The other aspect of this project that is not 
yet clear is the extent to which it will be expanded and replicated 

given favourable results in the trial period. Introduction of similar 
projects at Leaf Rapids and a Manitoba Hydro project in the Norway House- 
Cross Lake area in the latter part of 1971 suggests the existence of a 
tentative commitment to expand the use of this approach in the North. 
These two projects differ from the mining operation at Lynn Lake, however, 
in that they are of relatively short duration and the immediate objective 
is simply to match work opportunities and unemployed workers. 

The Career Paths for the Disadvantaged Project was initiated in 
the latter part of 1971. -This project is based on the premise that the 
extended periods of unemployment experienced by potential project part— 
icipants are a result of artificial barriers-—-particularly hiring specif- 
ications related to education and training--that deny them entry into ex- 
isting jobs. A major objective of the project is to demonstrate, using 
the government service as a medium that hiring specifications can be re- 
laxed and career paths modified to accomodate individuals who lack entry 
qualifications. It is difficult to predict at this time what the response 
will be if the project achieves its objective. Logically what should 
happen is that the government would introduce legislation either to alter 
hiring standards or to require the employment of people who do not satisfy 
existing hiring standards, The outcome would be the same in either case-- 
the employment of people currently denied assess to jobs. If the perfor- 
mance of participants fails to satisfy project expectations, then, assuming 
there are no deficiencies in the design of the project, the conclusion could 
be that hiring and progression standards are valid, at least in the govern- 


ment service and the problem is with the characteristics of the individuals. 
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This will shift the attention of manpower planners back to the design of 
more elaborate training and educational programs which are designed to 
alter these characteristics. If it turns out that the performance of 
participants falls short of expectations because of factors that were not 
taken into account in the original design of the project, it is probable 
that new "pilot" projects will be introduced. | 

The third project of note is based at Brandon University. This 
project is designed to demonstrate that individuals from disadvantaged 
groups lacking university entrance qualifications can, given the necessary 
support services, obtain a "baccalaurate" education. In other words, the 
objective is to demonstrate how barriers to participation in "higher" ed- 
ucation can be overcome. This project was introduced in the academic year 
1970-71. It was originally scheduled to run for two years. The govern- 
mentadecided~tosextendithe project *forea third yearawhensresults sinsthe 
initial year of the project proved favourable. Again, it is difficult to 
predict what the response of the government will be if the results at the 
end of the third year indicate that the project has been successful. Pre- 
sumably sweeping reforms in post-secondary education should be introduced. 
On the other hand, the project might not succeed. If this is the case, 
additional "pilot" projects could follow or alternatively it might be con- 


cluded that barriers to post-secondary education perform a legitimate 


function. 


er 


etme Department of Industry and Commerce attempted to initiate 
a similar project involving firms in the private sector--firms with a 
"social conscience"—-but was unable to obtain cabinet approval. 
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To sum up, there are a number of projects that have been initi- 
ated during the past 24 months that are extremely innovative in their 
character and objectives. The major weakness in these projects is that 
they have been developed in a policy vacuum. Thus, while these projects 
could have radical implications, it is improbable that the response to 
them will be such as to have a profound and lasting impact on conditions 
in Manitoba. Indeed, the complete absence of coherent objectives in the 
social development field generally, and the manpower field specifically 
in Manitoba suggest the discouraging possibility that these projects simply 
represent a delaying action, initiated for the purpose of enhancing the 
"liberal" image of the government rather than for the purpose of identify- 
ing techniques to achieve significant reforms. This concludes the dis— 
cussion of efforts in Manitoba to compensate for the deficiencies in and 
extend the policies and programs of Manpower. The next chapter establishes 
a general perspective on the manpower effort in Manitoba and assesses its 
implications, emphazing in particular its potential role with respect to 


the problems of poverty and "disadvantaged" groups. 
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CHAPTER V 


THE MANPOWER EFFORT IN MANITOBA: A RECAPITULATION 


AND ASSESSMENT OF IMPLICATIONS 


The purpose of this chapter is to establish the potential con- 
tribution of the combined federal-provincial manpower effort in Manitoba 
to the achievement of provincial government goals. To clarify the dis- 
cussion the chapter is divided into three sections. The first section 
contains a brief summary of the material presented in preceding chapters; 
the second section, a delineation of the goals which have been established 
by the Manitoba government; and the third section, an assessment of the 
potential contribution of the manpower effort to the achievement of 
these goals. 

The Manpower Effort: A Recapitulation 

The conceptual framework on which manpower is based is a neo- 
classical model of the labour market admitting of minor imperfections. 
Within the context of this model policy intervention is justified to 
correct qualitative and quantitative imbalances that may emerge on the 
supply side and to eliminate frictions that threaten to frustrate the. 
achievement of an optimum allocation of labour. Training, programs to 
increase the mobility of labour, techniques to improve the organization 
and the dissemination of labour market information, and, in an open 
economy, a selective immigration policy, are the recommended tools of 
intervention. The position of manpower policy in the policy spectrum 


may be described as being bounded on the horizontal axis by policies that 


ay ee 


~g09 saktnetog ald delidetes of ob robs stale 20 smote aa 
suotiaM uk cuvtte vevogaam Spt ubrongeietabe> Aanddtnom ade to mokgud kes 
abide yriatlis- oT -alnoz hlbnaterie idtatiirig Yo: comperehinn emt 4? 
iwphiessitent? gd? .omottoss eomit: ovpd bebth et cetqivds add eqteewo 
petedtqens gnibynerg ni besnsassg fattgtan ooly 0 emi Sedu a eatagnes 
badebidedve nest oved: doluiy cisos 287, to notdenihieh: a mm ivsee baooee edt a 
Siit "to Jaemiede Bat ns noktos® brit ong bee itmentewog adottosM ont gs ; 
to dnentevetdos sah bee Hotts tswomen ect Yo eotmudivdses Letsaetog 
slang sees? 
aivag.e et berad 2b ewignen gotae se ew Leudueoasa edt, awe 
edoltesttsamt ronim to antainbe Fedak ~wodel Sit Yo Lotem feotasals 
od Datthtat el ic Hare ecae wiley fstew att to tasenes edd abdsIW 
sad 11> eg TSMs ysm daily asoitetadin® ovisajtvoodp Soe avitetiiesp doettes 
alt otauteytt of teteedd tai) enctda tt: eaeabetio os bas abba yiggee 
o¢ emevadtg .patoley? .wodel to nothnoplie mumiogo as To saomove tdos 
| qobtasitneeto 5a byoiqnt oa sanplmtnes -widdar ne wiktides ede wammroat 
feqo ns ni. bos nol snerotnt Jortem wodel to an itactmoeeth edt baw 
1 isos! tseanacaby 2s “oud cet aolaenglant staeeden a capemene ; 
murstbaqit yotlog ad2 ab Natieg yeveqatt 10 AOU test att | 
saahcacshenanza she ‘a 7 


ey le 


determine the level and composition of total expenditures and policies 
designed to influence the characteristics of the general population, for 
example, education; and bounded on the vertical axis by policies which 
set basic rules to govern the behaviour of economic agents participating 
in the labour market, for example, labour standards and industrial re- 
lations legislation, and policies which have been introduced to com- 
pensate for the more serious manifestations of "market justice", for 
example, income-maintenance pre rena 
There are two distinct components in the existing manpower 
effort. The first component is based almost exclusively on the model 
described in the previous paragraph and is formulated and administered 
by Manpower. Policy objectives are defined in terms of economic "effi- 
ciency" and the instruments of policy are designed to contribute to 
the achievement of these objectives: 
One major emphasis of Canada's manpower policy is on facili- 
tating the process of economic growth through the develop- 
ment of Canada's manpower resources to meet the changing needs 
of the economy. A second emphasis of policy is directed to- 
ward increasing efficiency in the use of manpower resources 
by ensurige the labour market functions as effectively as 
possible. 
The logical outcome of policies and programs emphasizing "efficiency" 


considerations is the emergence of a system the modus operandi of which 


is the adaption of people to fill actual or potential jobs through 


Imis simplified schema is intended to establish a general per— 
spective on the relationship of manpower policy to other policies which 
either impinge on or are a result of labour market processes. It will 
be recongized that the specific policies identified in this schema are 
not mutually exclusive either in objective or in impact. 


S Organi zation for Economic Co-operation and Development. Man- 


power Policy and Programs in Canada, (Paria POBCD aLGbG) mew oo. 
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training, mobility, placement, etc. If this system is to function effi- 
ciently and effectively, it follows that it must be designed to accomodate 
those individuals who are most likely to respond favourably to or benefit 
from the types of services offered in individual programs. This first 
component of the manpower effort is, therefore, one which provides services 
for those individuals in the population who have exhibited stable labour 
force behaviour.> 
The second component of the manpower effort is comprised of a 

fragmented series of attempts to extend the services available to est-— 
ablished labour force members to those individuals in the population with 
a. demonstrated incapacity to function effectively in the labour market. 

A traditional feature of Canada's manpower policy is the inclusion of a 
compensatory program to provide services for mentally and physically handi- 
capped persons in the population. The remaining initiatives in this re- 
spect have originated with agencies of the federal government responsible 
for regional development, income maintenance programs and the welfare of 
minority groups. Thus, DREE introduced a compensatory training program - 


Manpower Corps - first in the Interlake Region of Manitoba, and more re- 


3The "creaming off" inherent in this approach is encouraged by the 
federal government agency responsible for assessing the impact of govern- 
ment expenditures and determining the inter-departmental allocation of re- 
sources — the Treasury Board. In recent years, to be more precise, since 
1968 when the Trudeau government assumed office - the Treasury Board has 
demanded a more careful accounting of departmental expenditures and advised 
departments that additional resources would be forthcoming only if it could 
be demonstrated that the incremental benefits would exceed the incremental 
costs. Since the pecuniary benefits and other rewards of senior departmental 
personnel are partially a function of the size and rate of growth in depart— 
mental budget and employment, program administrators are encouraged to avoid 
risk taking and concentrate expenditures in those areas which will yield a 
net benefit, or, alternatively, to manipulate their operational statistics 
to create the impression of an excess of benefits over costs. 
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cently in the area north of the 53rd parallel; Indian Affairs extended 
provision of manpower services to those members of the population which 
it serves who are excluded from Manpower coverage; and Part III of the 
Canada Assistance Plan encourages the introduction of programs for "soc- 
ially” and "culturally" handicapped members of the labour force who do 
not qualify for participation in Manpower programs. There is little 
evidence to warrant the conclusion that the activities of Manpower and 
the government agencies and departments -- both federal and provincial -- 
participating in the manpower field comprise a single coherent manpower 
effort. Indeed, available evidence suggests the opposite conclusion. 
There are two manpower efforts in Manitoba, the one providing 
services for established labour force members, the other providing ser- 
vices for individuals in the population trapped on the fringes of the 
labour market. In)short, the manpower effort in Manitoba is a dual system 
which provides services to two distinct components of the population. The 
existence of a dual manpower system need not be incompatible with the 
achievement of a coherent manpower effort. In the case of Manitoba, how- 
ever, this dual system is based on an apparent contradiction. The two 
populations are not, of course, mutually exclusive, but there are import- 
ant differences in certain of their basic characteristics. It would be 
expected, therefore, that there would be differences in the objectives and 
the nature of the services provided for the individuals in the two com- 
ponents of the population. This is not the case, however. On the contrary, 
the objectives and character of the services provided are virtually ident-- 


ical. Herein lies the apparent contradiction. 
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To elaborate on this point, it might be noted that the oper- 
ational criteria used by Manpower are based on empirical evidence which 
suggests that the individuals who are most likely to benefit from exist- 
ing services, particularly training and mobility, are those individuals 
that have a history of stable labour force attachment and behaviour. It 
follows that the individuals who are least likely to benefit from these 
services are those individuals who are excluded from participation by 
Manpower operational criteria. The logical conclusion: efforts to pro- 
vide access to services for those individuals who are denied access to 
services administered by Manpower are Sue earae on a The contradiction 
is, however, more apparent than real, and will remain as such so long as 
the modified neo-classical model provides the conceptual basis for man- 
power policy. It follows from this model that programs for the two 
populations. may.differ in degree,.but,not in»kind:, ,»Thus even»,if the 
differences in the characteristics of individuals comprising the two 
populations are recognized--and they have been to some extent in the pro- 
grams administered by the VRS--the only difference in programming would 
be in the nature of the training, mobility assistance, placement assist- 


ance, etc. provided for the component of the population not now served 


The Minister of Manpower and Immigration--Bryce Mackasey——an- 
nounced in the latter part of June, 1972 that the controversial OTA allow- 
ance eligibility criteria are being changed to permit accessibility to all 
persons one year beyond the age of compulsory school attendance--in Man- 
itoba 16. He did not, however, indicate that there would be a concomitant 
increase in resources to permit accomodation in training programs of those 
individuals who now qualify for training allowances. This means that 
counsellors and CMC's will still be required to make judgements with re- 
spect to the individuals who are referred to Troinitic, ly a6 PosaluLes 
therefore, indeed probable, that the change in legislation will have a 
minimal impact on the operations of the OTA program. The change does, 
however, take the federal government off the proverbial political hook. 
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by the programs administered by Manpower. 

To a large extent this dual manpower system has emerged as a 
result of federal government initiatives. The provincial governments 
role in the manpower field is essentially one of servicing the programs 
of federal government departments. Thus Youth and Education operates a 
broad range of training activities to which Manpower refers its "clients"; 
VRS provides counselling referral and placement services for persons 
covered under the terms of the VRT legislation, The Canada Assistance 
Plan and agreements with Indian Affairs; and Agriculture operates the 
Manpower Corps Program in conformance with DREE specifications. The Pro- 
vineial government's role is not, however, totally passive. It is able 
to exercise a direct influence on the scale and content of programs that 
are based on open-ended cost-sharing legislation such as VRT, and an in- 
direct influence on other programs through participation in various fed- 
eral-provincial and provincial bodies or mechanisms. In general, the 
emergence of a dual manpower system in Manitoba has been accomodated and 
to some extent encouraged by the posture and activities of the provincial 
government. 

To sum up, the manpower effort in Manitoba is based on a dual 
manpower system. This dual system has emerged in response to a variety of 
problems, but this is not reflected in either the objectives or contents 
of the services offered in the two systems. The objective is to prepare 
individuals for available employment opportunities. The techniques util- 
ized to achieve this objective are counselling, training, movement and the 
provision of information relating to job opportunities. Theoretically, 


most individuals have access to the services provided by one or other of 
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the systems. Pratically, access is limited by limitations in resources 
and the absence of programs directly related to the needs of individuals 
served by the residual system. The question that must be answered is 
whether or not this dual system would be compatible with the requirements 
in Manitoba even if the major weaknesses in the system-- the limitations 
in resources and the absence of programs directly related to the needs of 
the residual population-- were remedied. 

The Goals of the Provincial Government 

The problems that have been of particular concern to the present 

government since it assumed office in 1969 are the general problems of un- 
employment, poverty, and inequality and the specific problem of "disad- 
vantaged" groups or minorities. These problems may be briefly defined as 
follows: unemployment, a deviation of the provincial unemployment rate 
from some rate which is considered desirable and attainable-- in Manitoba 
this rate is less than or equal to 3 erecta poverty, the existence of 
incomes which fall below some generally accepted subsistence minimum-- in 
Manitoba, the "Podoluk poverty lines" are normally used as the basis for 
monitoring the incidence of absolute sayeeeeet inequality, the existence 
of incomes which are either low or high in relation to some average-—- in 
Manitoba, a philosophical belief that existing income disparities are 
excessive but no concept of an “appropriate” distribution or commitment 


to an "improved" one; "disadvantaged" minorities, the existence of groups 


a 
This three percent maximum for aggregate unemployment is, of 
course, the goal established for Canada by the Economic Council of Canada. 


J.R. Podoluck Incomes of Canadiansg (Ottawa; Queens Printer, 


1968), pp. 185-6. 
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which are homogeneous with respect to one or more characteristics which 
differentiates its members from the rest of the population, and which 
experiences a disproportionate incidence of incomes which are low in re- 
lation to some average --in Manitoba the Indian and the Metis. The in- 
tention here is not to present a detailed analysis of the nature of these 
problems in Manitoba but rather to develop a general perspective which 
will provide a basis for an evaluation of the potential of the manpower 
effort to contribute to the solution of these problems. 

The key factor influencing the level of unemployment in Manitoba 
is the rate of economic growth. There is, of course, a number of addition- 
al factors that influence the level of employment such as the rate of 
technical change, the degree of urbanization, the size distribution of 
firms and variations in the pattern of seasonal, industrial and regional 
economic activities. Normally, however, the influence of these other 
factors tends to be functionally related to the rate of economic growth. 
Thus when the rate of economic growth is high, the unemployment level tends 
to be low and the impact of seasonal, regional, and other factors muted; 
but when the rate of economic growth is low, the unemployment level tends 
to be high and seasonal, regional, and other factors aggravate the unemploy- 
ment problem. In Manitoba, the rate of economic growth and therefore the 
general unemployment level is largely determined by external factors. Of 
particular importance is the general mix of economic policies employed by 
the federal government. 

Since 1969, unemployment in Manitoba has persisted at relatively 
high levels in comparison to the rate which prevailed in the preceeding 


three years-- the rate has fluctuated between 4 and 6 percent of the labour 
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Berra, ll There is much evidence to suggest that the high unemployment 
levels in Canada and in Manitoba are attributable to a perverse mix of 
monetary and fiscal policies originating in Ottawa. There are a number 
of reasons why unemployment is a source of concern but the critical ones 
appear to be, first, a reduction in the rate of improvement in the general 
"standard of living", second, the debilitating effects suffered by 

the individuals who experience protracted periods of unemployment, and 
third, aggravation of existing problems which are of concern to the pro- 
vineial government, specifically poverty, inequality, and the problems 

of "disadvantaged" minorities. 

The present confusion in Ottawa and the unsettled conditions in 
the international economy indicate that unemployment will remain at rel- 
atively high levels for at least the next four to five years. Indeed, 
recent statements emanating from Ottawa indicate that the present govern- 
ment does not even consider it any longer fashionable to pay lip service 
to the desirability of achieving full employment. The explanation for the 
emergence of this cavilier attitude is to be found in the decrees of some 
of our most respected economists. Recent articles pertaining to the pro- 
blem of unemployment and inflation conclude that simultaneous achievement 
of stable prices and full employment is impossible. Thus the policy 
choice confronting society is "...a little unemployment and a little in- 


flation or alternatively a little inflation and a little unemployment." 


Istatistics Canada, The Labour Force: Special Area Tables, (Ottawa: 
Queens Printer), Catalogue no. 71-001. 

Oranes O'Connor, "Scientific and Ideological Elements in the Ec- 
onomic Theory of Government Policy" in Robert L. Heilbroner and Arthur M. 
Ford eds. Is Economics Relevant? (California: Goodyear Publishing Company, 
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There are two points of particular relevance in connection with 
the problem of unemployment as it affects Manitoba. The first is that it 
has a disproportionate impact on certain components of the population and, 
in certain sectors and regions of the province. In particular, there is 
a disproportionate impact on the relatively unskilled and ill-educated 
components of the labour force, in the "rural" areas of the province and 
in the construction and manufacturing sectors of the economy. The second 
is that the effectiveness of provincial government programs in other policy 
areas is reduced during period of high unemployment; both because the pro- 
vineial government must divert resources to programs that will have a dir- 
ect impact on the level of unemployment, and because the success of pro- 
grams in these others areas is contingent on the maintenance of high-levels 
of employment. 

Poverty and inequality are of course exacerbated by high levels 
of unemployment. The tendency in Canada and Manitoba is to use the terms 
poverty and inequality to refer to an "absolute" deficiency in income in 
relation to some defined minimum, although this tendency is less character- 
istic of the Manitoba government than it is of the federal government. 
Since 1968, the operational definition of the incidence of poverty employed 
by both governments has been the "Podoluk" poverty lines. These poverty 
lines are based on the assumption that individuals in families spending 
70 percent or more of their income on food, shelter and clothing are living 
in conditions of poverty. The income levels producing this pattern of ex- 
penditures in 1961 were $1,500., $2,500., $3,000., and $4,000. for families 
of one, two, three, four and five or more. It was estimated that in 1961 


approximately 25 percent of Canadian families and 2] perncenu.ol Frainie 
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Region families had incomes below these poverty lines.” Comparable 
estimates have not been published for Manitoba but, given that there is 

a higher proportion of Manitoba households in low income groups than 
there are Canadian and Prairie Region households, it is probable that the 
incidence of poverty in this province is slightly higher than the incid- 
ence in both Canada and the Prairie Region. Recent estimates based on 
these measures --adjusted for changes in the consumer price index-- in- 
dicate that there was significant decline in the incidence of poverty 

in Canada between 1961 and 1969; the estimates for these years are 25 per- 
cent and 17 percent respectively. Despite this improvement, the number 
of families below the poverty line increased. These poverty lines have 
been subjected to much criticism in recent reports on the poverty problem 
in Canada. The major criticism, and it is a valid one is that "...the 
living standard that the 1961 poverty line represents is kept frozen and 
only adjusted for increases in the cost of living...[they do not there- 


LO 


fore]...rise with the general standard of living... Official adoption 


or at least acceptance of these poverty lines and the Economic Council 
method of adjustment is a reflection of the lack of concern of govern- 
ments with respect to inequality. 

The poverty population in Manitoba as defined by the "Podoluk” 


poverty lines consists of three main components: families whose heads are 
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Zak. Podoluk Incomes of Canadians, (Ottawa: Queens Printer, 1968), 
pp. 185-6. 

10 me data pertaining to changes in the incidence of poverty, and 
the criticisms of the poverty lines are from: Ian Adams, William Cameron, 
Brian Hill, Peter Penz, The Real Poverty Report, (Edmonton, M.G. Hurtig, 
1971), pp. 9-10. 
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unemployed; families whose heads are non-participants in labour force 
activities; and families whose heads are employed in marginal activities, 
that is, the "working poor". The. probability of a family being in one of 
these three categories is enhanced if the heads have one or more of the 
following characteristics: no formal education beyond elementary school, 
female, over 65 years of age, mentally or physically handicapped, living 

in isolated and in organized or rural areas of the province, and of 

Indian ancestry, that is, Indian or ete There are a number of as-— 
pects of the poverty problem that bear stressing. First, if an absolute 
definition of poverty is employed then the incidence of poverty is largely 
dependent on the measures adopted. Thus lowering the ECC measures would 
reduce the incidence of poverty, raising them increase the incidence of 
poverty. Second, the incidence of poverty, whatever the measure employed, 
would decrease over time as long as the only adjustment made in the measure 
is for increases in the prices of goods and services, but the numbers of 
people afflicted by poverty could increase or remain constant over re- 
latively long periods of time. Third, despite the relative constancy of 
the size of the poverty population, its internal dynamics tends to be high, 
that is, there is considerable turnover in the individuals and family com- 
prising the poverty population. Fourth, despite the internal dynamics of 
the poverty population, there is surprising constancy in the characteristics 
of individuals and families in the poverty population. And fifth, the 


incidence of poverty is inversely related to the rate of economic growth 
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Sint: Economic Council of Canada, Fifth Annual Review: The Chall- 
enge of Growth and Change, (Ottawa: Queens Printer, 1968), Chapter 6. 
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and directly related to the level and rate of unemployment. Again, these 
factors have important implications for the present manpower effort in 
Manitoba. 

The term "disadvantaged" as it is used in Manitoba refers to in- 
dividuals and families comprising a component of the population which ex- 
hibits a high propensity to consume social services. This high propensity 
to consume social services is of course a result of a disproportionate 
Aner: of unemployment and, incomes which are low, both in absolute 
terms and relative to some average income for the population as a whole. 
Thus individuals who are mentally or physically handicapped, have no 
formal education or acquired skills, live in rural areas of the province 
or are of Indian ancestry have at one time or another been classified as 
disadvantaged. In the last few years, however, it has become apparent 
that persons of Indian ancestry suffer from a relatively more serious 
disadvantage than do other minority groups in the population.. 

There is at the present time between 65 and 70,000 individuals 
of Indian ancestry in Manitoba. It is traditional to divide this popu- 
lation into two components: registered Indians, and non-registered 
Indians or Metis. The sole basis for this differentiation is official 
Indian Affairs status. The total population divides evenly into these 
two categories; that is, there are between 32,000 and 35,000 in each com- 


ponent of this pov dtatt cata Ingeneral, individuals of Indian ancestry 
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echene is some variance in available estimates on the sizes of 
both the individual components and the total population of Indian ancestry. 
The estimates used here are based on data provided by the Department of 
Indian Affairs and the Community Welfare Planning Council of Winnipeg. 
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in Manitoba live in dire poverty. The results of a survey conducted by 
Indian Affairs in 1965 revealed that 78.5 percent of registered Indian 
households in Canada had incomes of less than $3,000 a year, 54.5 percent 
less than $2,000 and 28.2 percent less than $1,000.79 Tnese data are not 
disaggregated by province, but it is probable that Indians in Manitoba 

are as bad if not worse off than Indians in other provinces. They are 

for the most part ill-educated, lacking in marketable skills and living 

in communities with limited economic potential and serious deficiencies 

in the basic amenities--decent housing, utilities, adequate health services, 
recreational opportunities, etc.--commonly associated with the "good life". 
As a consequence, many individuals, families and communities are heavily 
dependent on subsistance payments from governments. One of the tragic 
outcomes of these deplorable conditions is an extremely high rate of 
social disorganization. This is reflected in a disproportionate number 

of violent deaths, illegitimate births, abrasive contacts with legal 
authorities and periods of confinement in penal institutions. To date, 

the more extreme manifestations of social disorganization have not directly 
affected the "mainstream" population in Manitoba. There are a number of 
trends, however, which suggest that spillovers affecting the population 
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at large are inevitable. 


Two trends in particular are relevant. These are: first the 


rapid increase in the population--approximately 50 percent of the popu- 
: 


13mese data were obtained from an official in the Regional Office 
of Indian Affairs in Winnipeg. 


limnese observations are based on an assessment of data from a 
number of published articles and from "internal" documents the circulation 
of which is restricted to the respective departments. 
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lation is less than 15 years of age, and the rate of increase in the pop- 
ulation is significantly higher than the rate of increase for the popu- 
lation as a whole; and second, the diminishing resource base--both abso- 
lutely and relative to the population--in traditional communities. The 
combination of these two trends produces a third: an increase in mi- 
gration of people of Indian ancestry from reserves, and rural and remote 
communities to urban centres in Manitoba. There is reason to expect, 
therefore, that the increasing incidence of assaults, homicides and acci- 
dental deaths in the reserve, rural and remote communities will be du- 
plicated in the urban environment. Inevitably this violence will involve 
individuals in the rest of ents 

The objective of government policies--—both federal and provincial 
-—-with respect to people of Indian ancestry is that of providing them with 
employment and earning opportunities. It is hoped that this approach will 
both short circuit the vicious poverty cycle in which these people. are 
currently trapped, and enable them to adapt to the requirements of an 
urban industrial society. The main approach employed in attempting to 
achieve this objective has been manpower programs. 

The three specific problems which have been discussed in this 
section - unemployment, poverty, and the disadvantaged - are by far the 

an implicit assumption in the discussion of "disadvantaged" 
minorities is that the characteristics of the two components of the pop- 
ulation Indian ancestry are identical. Statistics relating to the char- 
acteristics identified are based on data for the registered Indian pop- 
ulation originating with Indian Affairs, The assumption that the char- 
acteristics of the Metis population are similar is probably realistic 
because many of the Metis communities in Manitoba are adjacent to reserve 
communities and have essentially the same characteristics and because many 


of the Metis in urban communities are Indians who have lost their Indian 
Affairs status as a result of marriage or some other technicality. 
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most serious, persistent and perplexing in ace society. These problems 
are, of course, closely interrelated. Moreover, there is some, perhaps, 
considerable overlap of the poor, the unemployed and the disadvantaged 
populations. The goals of the Manitoba government with respect to these 
problems are presumably to reduce unemployment to 3 percent or less-- 
this is a proxy for a full employment objective--to eliminate absolute 
poverty and to reduce the disadvantages of the population of Indian 
ancestry. 

The Potential Contribution of the Manpower Effort to the Achievements of 
the Goals of the Manitoba Government. 

The question to be considered in this section is: what precisely 
is the nature of the potential contribution of the manpower effort to the 
solution of pressing economic and social problems of concern to the Man- 
itoba Government? A partial answer to this question is implicit in the 
limitations of the conceptual framework on which the manpower effort is 
based. To review briefly, these limitations are: first, the possibility 
of a less than full employment situation is acknowledged but manpower 
policies are predicated on the assumption that the unemployment that does 
exist is attributable to a mismatching of skills and job specifications 
and/or labour market frictions; second, achievement of an optimum allocation 
of labour is consistent with gross inequalities in income and absolute de- 
ficiencies in income--poverty; and third, discrimination, existence of 
monopoly powers and policies designed to protect the interests of property 
owners are not incorporated in the model. 

To the extent that unemployment is attributable to either a mis- 


matching of supply and demand of labour and/or bottlenecks and frictions 
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in the labour market, the manpower effort may contribute to a reduction in 
unemployment through providing training, stimulating mobility and improving 
flows of information. The impact of these activities on the levels of un- 
employment during periods of stagnation and recession or during periods 
when the rate of increase in the labour supply exceeds the rate of increase 
in job creation is, however, marginal. The major benefit of the manpower 
effort during such periods originates in those programs which temporarily 
remove people from participation in the labour market, and, even here, the 
benefits are largely illusory. The removal of people from the labour 
market contributes to a direct reduction in the unemployment yep In 
addition, participation in these programs provides individuals with an 
alternative which is preferred to an extended period of involuntary idle- 
ness. There is also a possibility that the participants in training pro- 
grams may acquire skills which could enhance future employment and earn- 
ings potential. However, existing courses offered in training programs 

in Manitoba are, as has been pointed out before, more likely to produce 

a displacement effect than they are a multiplier effect. This means that 
there will not be a net increase in jobs as a result of the training 
provided. Benefits to the participants will, therefore, be at the ex- 
pense of non-participants who would otherwise have been absorbed into 
available jobs. The conclusion must be that the present manpower effort 


can not have an appreciable impact on the overall level of unemployment. 
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16s op example, if the total labour force is one hundred thousand 
and the unemployment rate is 10 percent, placing five thousand individuals 
in training programs would, other things remaining equal, reduce the un- 
employment rate to 5.3 percent. 
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The limitations of the manpower effort with respect to the poverty 
problem and the plight of the disadvantaged is even more obvious. Since 
the achievement of an optimum allocation of labour under full employment 
conditions is compatible with both inequalities in incomes and absolute 
deficiencies in incomes, it is highly improbable that policies and pro- 
grams that have this as their objective will do much to alleviate the 
plight of individuals in these groups. There is a possibility that man- 
power programs would contribute to a reduction in the incidence of 
absolute poverty as it is measured in Canada, in a prolonged period of 


aa This would, how- 


sustained growth and tight labour market conditions. 
ever, be attributable more to general economic conditions than it would 
be to the manpower effort. 

The disadvantaged minority of particular concern in Manitoba 
occupies the bottom stratum of the poverty population - a "hard core 
poor". Needless to say the previous conclusions are particularly relevant 
with respect to this problem. Two additional points are pertinent. 

First, there is considerable evidence to suggest that the range of ser- 
vices available in the existing manpower effort, while they are access- 
ible to some individuals in this group, are basically incompatible with 
their needs and aspirations. As a result, these services are unlikely to 


contribute to an improvement in the welfare of these individuals whatever 


the state of general economic and labour market conditions. And second, 


ee 


lTRelative poverty, that is, inequality could and probably would 
increase under these conditions even though the incidence of absolute 


poverty was decreasing. 
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insofar as the disadvantages of this group originate in racism and the 
discriminatory actions of both individuals and organizations with monopoly 
powers -- trade unions and professional associations, etc. --it is incon- 
ceivable that policies and programs based on a model which abstracts from 
these factors will alter their situation. 

The general conclusion which emerges from the foregoing is that 
the manpower effort has little contribution to make to the solution of 
problems in Manitoba. If anything, the impact of the manpower effort has 
been negative; the pervasive optimisim of the manpower philosophy has 
tended to obscure the origins of critical problems and consequently dis- 
courage efforts to identify reforms and innovations that would contribute 
to their solution. This is not to say that manpower programs do not have 
any potential to contribute to the achievement of social and economic 
objectives in Manitoba. On the contrary, some individuals, some families 
and some groups have derived benefits from particular manpower programs. 
The problem is with the policy not the programs. It must be recognized, 
that the policy, as it is presently conceived imposes severe limitations 
on the role which the programs can play with respect to the basic pro- 
blems which are of concern to the Manitoba government--and presumably other 


provincial governments. 
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1854 will be recognized that the potential contribution of the 
manpower effort has been considered in isolation from other types of pol- 
icies and programs. This would be a valid criticsm of the approach used 
in this section. The justification for using this approach is that there 
is verylittle evidence to suggest that serious attempts have been made to 
intergrate the existing manpower effort with other policies and programs 
except for a limited number of small-scale projects. On the contrary, one 
of the apparent dictums adhered to by governments of Canada is that pol- 
icies in a particular operational area must be conceived and developed in 
isolation. The resuit is a fragmented approach to most problems, 
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In a recent study prepared for Manpower by Paul E. Sultan, an 
attempt is made to establish a case for manpower programs, specifically 
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training as a partial remedy for cyclical unemployment. Sultan reviews 
the major criticisms of experience with training programs in the 1960's 
in the United States and Canada: training does not alter the location of 
unemployed workers in the job queueso? training does not affect the gen- 
eral level of employment; training does not have a significant impact on 
factor costs; training does not eliminate labour market bottlenecks and 
cannot be "meshed" with changes in employment opportunities; training is 
characterized by a "creaming off" process in the recruitment of trainees; 
and so on. In general, Sultan acknowledges that these criticisms are 
sound. How then can training programs be justified--except on the grounds 
that they provide a relatively cheap source of labour for firms? More 
specifically, how can training programs be justified as a remedy for 
cyclical unemployment? 

Sultan points to the so-called trade off problem of inflation 


and unemployment and the evidence that economic growth is unlikely of 


and in itself to solve the poverty problem to demonstrate both the lim- 


a Paul E. Sultan, Retraining Programs as_a Remedy for Cyclical 
Unemployment: A Critical Evaluation, a report prepared for the Department 
of Manpower and Immigration, 1971. 

e0R yen if training did alter the location of unemployed workers 
in the job queue, it would be legitimate to question the welfare implication 
of such an outcome. A case might, of course, be made for such an outcome 
on the basis of equity considerations in those countries in which specific 
and readily identifiable groups - in the United States, Blacks and in Canada, 
Browns — experience a disproportionate amount of unemployment. To achieve 
the desired evening up in this burden, however, it would be necessary to 
restrict entry into training programs to individuals in these groups. 
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itations of monetary and fiscal policies and the need for selective pol- 
icies. Training—-or retraining as Sultan refers to it--is one of the 
selective policies that might be employed to solve these problems. A 
case for the extensive use of training cannot be made on the basis of 
the intrinsic merits of training per se, however. Such a case must be 
based on a recognition of the limitations of the other options for 
selective policies that are available: 
The major case for retraining is not that it promises swift, 
efficient and certain solutions to our problem. It rests, 
rather, in the exhaustion of alternative options for solving 
the problem. And as we run down the string of policy options, 
we are confronted with only two or three alternatives to the 
expansion of training activities. Our case for training must 
rest, vin ‘a, large part; onythe limits of the alternatives .<1 
What are these options? The two options which seem to be receiving the 
most attention are some form of guaranteed annual income--that is, an 
expanded and more sophisticated income maintenance program than we have at 
present—-and the expansion of the role of the public sector to become 
employer of last resort. Sultan suggests that the former proposal is, 
incompatible with the dominant work ethic in Canadian society. He argues 
that a program which results in the permanent exclusion of a substantial 


proportion of the population from participation in work activities, would 


: : ee : 
have serious social and psychological consequences. The second option 


Scan E. Sultan, Retraining Programs for Cyclical Unemployment: 


A Critical Evaluation. A report prepared for the Department of Manpower 
and Immigration, 1971. IX, pp. 4-5. 


eesultan is probably correct when he suggests that an income 
maintenance program which was introduced as a panacea for society's ills 
would conflict with the dominant work ethic. A recent Gallup Poll asked 
Canadians if they agreed or disagreed with the following statement made by 
Prime Minister Trudeau: "Some people prefer to remain on unemployment in- 
surance rather than work, and that is their right. We won't force anyone 
to work if they don't want to", Approximately four fifths - 78% - of 
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is rejected by Sultan because it may pose a threat to the private sector 
insofar as the services produced by the public sector labour force compete 
with the goods and services produced by the private sector; and also 
because there would be some danger of creating a "caste system"—-Sultan 
would not apparemtly associate the stratification produced by existing 
labour market arrangements with a caste system. It is doubtful that any- 
one has seriously suggested that either of these proposals represents a 
panacea for the ills of society, but, by implication, Sultan indicates 
that they have. He also identifies measures to curtail the power of 
unions and incomes policy as alternatives. In contrast to the "income 
maintenance” and "government as employer of last resort" proposals, these 
proposals have merit and "...deserve serious support by Beenie meee 
These measures are not adequate however to cope with our problems. The 
alternatives, therefore, are either unacceptable or inadequate. This 
means that there is a definite role for training. 

Training, as Sultan sees it, provides a compromise solution 
between income support payments, on the one hand, and job guarantees in 
sheltered public enterprise, on the other hand. However, if training is 
to be used as a counter cyclical policy, it will be necessary to introduce 
certain reforms in existing training programs. In particular, it is im- 


cr  ————————— 


respondents disagreed with the Prime Ministers Statement. Almost one half 
of those disagreeing did so because they believe that: "everyone who is 
able to should work; most people want to work." Winnipeg Free Press, July 
Cae ice Deve: 

= Spaul E. Sultan, Retraining Program for Cyclical Unemployment: 
A Critical Evaluation. A report prepared for the Department of Manpower 
and Immigration, 1971. IX, p. 7. 
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perative that appropriate mechanisms be set up to guarantee appropriate 
planning; that there be excess or reserve capacity in training facilities 
to permit accomodation of large numbers of persons during recessions; 
that there be speed and flexibility in the scheduling, duration and con- 
tent of the programs and that special arrangements be made to capture 

the "discouraged" workers who would otherwise exit from the labour force. 
Moreover, if the training programs are to contribute to a reduction in 
poverty and the alleviation of the plight of the disadvantaged as well as 
stablization then the expanded training programs cannot be simply more of 


W 


the same ...but require new inducements, new levels of support for the 


trainee in both the training and his home environment, sustained follow 
up programs to assure job placement, and so one? In connection with the 
last mentioned point, that is, the placement of trainees in jobs, Sultan 
mentions that: 


"It may be necessary to undertake a substantial campaign of 
employer education, to elicit the cooperation of major employer 
associations at all levels, to establish quotas for the ab-— 
sorption of special groups, to provide for mobility payments 
for the graduates of training programs, and even to [provide] 
the payment of subsidies for a brief period to employers to re- 
duce the risk coefficients related to the decision to hire dis- 
advantaged employees."25 


It is difficult to find fault with the sentiments expressed by 
Sultan in this report. It is, however, legitimate to ask what would be 
achieved by the expansion of training in accordance with his proposals. 
The answer is, not very much. Unemployment would be accepted as a necessary 
feature of society, inequalities would not be affected, poverty would not 
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be reduced dramatically and the disadvantaged groups would not be affected 
unless the various other measures that he hints at, such as the establish- 
ment of employment quotas, were introduced. It would appear therefore 


that an expanded training program would simply serve the purposes he 


! 


e 1 * ° . . 
eschews: ---income support for mature workers, anti-riot insurance for 


angry workers and an aging vat for young Porreice 
The appropriate question to ask at this juncture is: is the 

only alternative to a marginal role for manpower policies and programs a 
"boondoggle" on a scale envisaged by Sultan? The answer must be yes. As 
long as the neo-classical model of the labour market provides the basis 
for the development of manpower policy and programs, governments and their 
advisors must continue to grasp at straws. It would appear, therefore, 
that an expanded and more positive role for manpower policy and programs 


is contingent on the adoption of an alternative conceptual framework. The 


task in the next chapter is to consider one such alternative. 


ria. IX. p. 29. 
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CHAPTER VI 


AN ALTERNATIVE MODEL OF THE LABOUR MARKET 


The upheavals and conflicts in North America during the 1960's 
were precipitated by a new awareness of critical "faults" in the capital-— 
ist economic system. Of particular importance are: first, the tendencies 
for this system to perpetuate inequality, poverty, and racism; second, 
the inherent pressures for the expansion of firms beyond national bound- 
aries and coincident pressures for the state to extend its sphere of 
influence to protect the property and interests of nationals abroad; 
third, competition between "developed" countries for control over dimin- 
ishing stocks of the natural resources--concentrated in "have not" or 
"developing" countries--necessary to support a continued expansion in the 
output of goods and services; and fourth, the emergence of a distinct 
threat to the environment as a result of indiscriminate use of harmful 
pesticides, etc., and industrial pollution. The specification of these 
flaws in the capitalist system stimulated efforts, on the one hand, to 
find solutions to these problems consistent with the preservation of the 
capitalist system, and efforts, on the other hand, to provide the docu- 
mentation necessary for conclusive condemnation. The research which was 
concerned with the role and character of the capitalist labour market re- 
sulted in a "new" theoretical construct; the dual labour market model. 
The main features of this model are isolated and discussed in this chapter. 

The dual labour market theory was originated by Michael J. Piore 


and Peter B. Doeringer. It has since been refined and extended by these 
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1 paler 
and other authors. Its principal precursors within the mainstream 
literature were the concepts of "non-competing groups" and "balkanized 
labour markets." 

The former concept originated with J.E. Cairnes, in 1874. Cairnes 
research revealed that the labour market was fragmented rather than con- 
tinuous. He discerned four "non-competing groups" isolated in distinct 
labour markets: 

Unskilled labour or trades where little skill was needed. 

Artisans such as carpenters or masons. Producers and dealers 

of a “higher order" whose activities demanded qualifications 

that could be obtained only by "persons of substantial means 
and fair educational opportunities;" like Civil Engineers, 

Chemists and the superior class of retail tradesmen (i.e. store 

keepers). Persons "more favourably circumstanced" whose ample 

means would give them a still wider choice, "including members 
of the learned professions and business executive."2 
The existence of these non-competing groups produced a well-defined and 
rigid stratification of the labour market with movement between strata 
in an upward direction possible, but minimized by barriers inherent in 
existing socio-economic arrangements. Cairnes concept was confined to 
the margins of labour market analysis--a qualification to orthodox 


theory. 


In the 1950's Clark Kerr resurrected the concept of "non-competing 


line discussion of the dual labour market theory is based on 

Michael J. Piore and Peter D. Doeringer, Internal Labour Markets and Man- 
ower Analysis, (Lexington, Mass., D.C. Heath and Company, i971); Michael 
J. Piore "Jobs and Training" in Samuel H. Beer and Richard E. Barringer 
eds. The State and the Poor, (Cambridge, Mass., Winthrop Publishers, 1970); 
Barry Bluestone, !'Low Wage Industries and the Working Poor" in Poverty and 
Human Resources Abstracts, Vol. III, No. 2, (March-April, 1067). and a 
Series of articles by Piore, Harold M. Baran, Bennett Hymer, and David M, 


Gordon, in David M. Gordon ed. Problems in Political Economy: An Urban 
Perspective, (Lexington, Mass., D.C. Heath and Company, LOT. 

iy Montague, Labour Markets in Canada: Processes and Insti- 
utions, (Scarborough, Ontario, Prentice-Hall, LOTO) 5 pe ees 
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groups”, albeit in a somewhat different forme Kerr examined the changes 
which had occured in labour markets in the United States with the develop- 
ment of the economy and the emergence of new institutions. He suggested 
that the "perfect" and "neo-classical" models of the labour market did not 
conform to the realities of labour market conditions in the United States. 
Instead, he suggested that the realities of contemporary labour markets de- 


manded the use of two substantially different models: the "natural" 


! 


labour market, and the "institutional" labour market. The natural market, 


which was in the ascendancy prior to World War. II, was characterized as: 

"...one in which the average worker has a narrowly confined view 
of the market and, in addition, is not an alert participant in 
it. Unions do not exist. Employers...either because of small- 
ness of number or informal cooperation...can exercise some mono- 
psonistic influence... The operation of the job market does not 
determine wages but, rather, sets the limits within which they 
are fixed..." 


The "institutional" labour market, which Kerr concluded was increasing in 
importance by the end of the Second World War was distinguished by: 


The substitution of institutional rules for frictions asthe 
principal delineator of job market limits; of institutional 

and leadership comparisons for physical movement as the main 
basis for the interrelatedness of wage markets; and of policies 
of unions, employers, and government for the traditional action 
of market forces as the more significant source of wage move- 
ments. ? 
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3c1ark Kerr "Labour Markets: Their Character and Consequences" 
American Economic Review, (May, 1950), Reprinted in George P. Shultz and 


John R. Coleman, eds. Labour Problems: Cases and: Readings, 2nd edition 
(New York, McGraw-Hill, 1959), and "The Balkinization of Labour Markets" 
in E. Wight Bakke ed, Labour Mobility and Economic Opportunity, (New York, 
John Wiley and Sons, New York, 1954). 

‘Pret Kerr, "Labour Markets: Their Character and Consequences", 


in George P. Shultz and John R. Coleman eds. Labour Problems: . Cases and 
Readings, 2nd edition, (New York, McGraw- ill, 1959), pp. 352-3. 


Pryde p.8 355. 
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Kerr forecast the continued co-existence of these two forms of markets, 
but expressed the view that the institutional market would become dominant. 
The growth in the institutional market would result in the creation of 
"balkinized job markets" which would behave quite differently from the 
"natural market". "Internally, wages and conditions are more uniforn, 
knowledge more complete, and movement is according to more formalized 
guides for conduct, such as seniority. Among markets, movement is both 
reduced in totality and Peace eat A further insight in his analysis 
was the suggestion that institutional policies might emerge as a critical 
factor in perpetuating the stratification of labour markets: 

These institutional policies affect less importantly the number 

of jobs available and the adequacy of supply to match them than 

they do the selection of those workers to whom individual op- 
portunities are open. In addition to qualifications related to 
job performance, other attributes precedent to employment are 
frequently required. 

The dual labour market theory is in many respects an extension 
of Kerr's work of the 1950's. It's central premise is that "...the role 
of employment and of the disposition of manpower in the perpetuation of 
poverty is best understood in terms of a dual labour atone This 
duality is attributable to the pressures in the economic system which 
creates tendencies to the concentration of technology, output and profits 


in larger and larger producing units. These tendencies culminate in the 


és : < 1 " '" " 
division of the economy into two distinct sectors: a "centre" or "core 
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Singha Piore "The Dual Labour Market: Theory and Implications", 


David M. Gordon ed. Problems in Political Economy: An Urban Perspective, 
(Lexington, Mass. D.C. Heath and Company, LO7L)s 
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economy and a "periphery" or "peripheral" economy. 
The centre economy is comprised of both large firms employing 

technologically - advanced and capital- intensive methods of production, 

and isolated from competitive pressures by the non-competitive nature of 

the domestic market structure within which they function and timely 

changes in commercial policy instituted by a vigilant government; and, 

medium-sized firms, some of which are growing, either because they enjoy 

a complete or partial product monopoly or have acquired a comparative 

advantage in production methods, and others, the survival of which is 

tolerated by larger firms fearful of public disfavour and government 

intervention. Moreover, the firms comprising the centre economy are pro- 

tected against adverse turns in market conditions by their ability to 

manipulate output and consumer tastes, extensive product diversification, 

and a monopolistic or monopsonistic position with respect to purchasers 

and suppliers; and protected against the vagaries of government policies 

by a substantial cushion of retained earnings, and political power. There- 

fore, firms in the centre economy tend, on the whole, to be highly pro- 


fitable.1° 


athe terms "centre" and "periphery" originated with Robert T. Averitt, 
"The Dual Economy" in the Dynamics of American Industry Structure, (New York, 
Norton, 1968); the terms "core" and "peripheral" with Barry Bluestone in "The 


Tripartite Economy; Labour Markets and the Working Poor" in Poverty and Human 
Resources Abstracts, Vol 5, No. 4 July-August, 1970. It might be noted that 


Bluestone adds an "irregular" economy to the core and pheripheral economics 

to complete his tripartite division, This irregular economy consists of act- 
ivities which generate pecuniary rewards but do not get included in the nat— 
ional income accounts, such as prostitution, book making, and the distribution 
of {junk 
0566 J.K. Galbraith, The New Industrial State, (New York, New 
American Society, 1967), for detailed discussion of the characteristics of 


firms in the centre economy. 
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The periphery economy, in contrast, consists of small firms using 
technologically-backward or labour-intensive production methods and either 
fighting for survival at the fringes of oligopolistic market structures or 
operating in highly competitive market structures. These firms have little 
flexibility with respect to pricing and output policies, little influence 
over consumer tastes, if they are producing final goods, and no influence, if 
they are producing intermediate goods for firms in the centre economy. 

They are, therefore, vulnerable to deteriorating market conditions. In 
addition, since these firms have neither easy access to capital funds, nor 
political power, it is the pheriphery economy which absorbs the shocks 
generated by changes in government policies. 

These changes in the structure of the economy were accompanied by 
complementary changes in the character of the labour market. The traditional 
labour market--at least in conceptual terms--was a single market with a dual 
function: the setting of a price or prices for labour, and the allocation 
of available supplies of labour to jobs. It was replaced by a dual market 
with a single function: the distribution of available jobs to workers. 

This dual market consists of a "primary" market which organizes the jobs in 
the centre economy and a "secondary" market which organizes the jobs in the 
periphery economy. The primary market is composed of jobs characterized by 
" ,shigh wages, good working conditions, employment stability and job secur- 
ity, equality and due process in the administration of work rules, and 
chances for Savencemae The secondary market, in contrast, is comprised 
of jobs with the opposite characteristics: "..,low wages, poor working 
ree re rer 

Thi chael Piore "The Dual Labour Market: Theory and Implications" 


in David M. Gordon ed. Problems in Political Economy: An Urban Perspective, 
(Lexington, Mass., D.C. Heath & Company, LOT ene ole 
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conditions, considerable variability in employment, harsh and often arbi- 
trary discipline, and little opportunity for advancement .*** Dititerences 
in the jobs in the two markets are matched by differences in the charact- 
eristics of the workers who man them. Thus workers in the primary market 
have relatively high educational attainment levels, acquired skills and 
exhibit stable behavioural patterns, whereas workers in the secondary 
market have relatively little education, few skills and a history of 
erratic behaviour--expulsion from or poor performance in the public 
school system, conflict with the law, high frequency of job changes. 

dhe differences in the characteristics of the jobs in the two 
markets are attributable to differences in the size and the profitability 
of firms, and the technological characteristics of production in the two 
economies. The differences in the characteristics of workers originates 
in the behavioural traits demanded of individuals who man the jobs in the 
two sectors. To explain the differences in behavioural traits, it is 
necessary to consider both the origins of individual productivity, and the 
organization of the work forces in the two sectors. The technology of 
production in the centre economy is such that the productivity of the in- 
dividual is more a function of the period of time the worker spends with 
the firm, than it is the "specifiable" skills he or she possess. Thus 
firms tend to emphasize potential job tenure in recruiting workers to fill 
their vacancies. The screening process to which prospective workers are 
subjected has two stages, In the initial stage, the more readily discern- 


able, and therefore more superficial characteristics of a worker are as— 


ec 


12tbid. p. 91. 
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sessed. Of particular importance in this respect are such non-job re- 
lated factors as race, age and sex, and to a lesser extent, appearance, 
demeanour and speech. Applicants possessing characteristics associated 
with stable employment patterns, employer loyalty and compatibility with 
workmates, progress to the second stage of the screening process in which 
such factors as education, training, health, etc. are assessed. Applic-— 
cants who do not posses these characteristics, are rejected. Indians, 
women, teenagers and older workers are normally rejected; trai aan in 
the first three categories, because of behavioural characteristics ex- 
hibited by the groups to which they belong, older workers, because of 
cost considerations. These decisions, in the aggregate, produce a tend- 
ency for certain groups in society--Indians, women, teenagers, and older 
workers-—-to be relegated to the secondary market. In the case of Indians, 
ill-educated and unskilled women and teenagers and older workers, there 
istlittlée*hope of escape. “The behaviour ‘of firms recruiting in the 
secondary market--non—-unionized construction firms, firms susceptible to 
seasonal fluctuations in demand, small firms in competitive industries-—— 
conforms in some respects to the behaviour of the "firms" in neo-classical 
theory. These firms do not demand long-term attachment from the members 
of their work force, and are much more tolerant of lateness, absenteeism 
and turnover. Moreover, and perhaps more to the point, they are unable to 
compete with firms in the primary market and must, therefore, recruit in 
this residual labour market. Even these employers, however, will avoid 
hiring individuals from certain groups, particularly Indians, when labour 


market conditions are such as to permit it, that is, when labour market 


conditions are slack. 
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This process tends to be self-reinforcing, in that life styles 
are determined to a large extent by the character of work situations-—- 
regularity of employment, job status and peer group influences. In 
addition, the process is nurtured by private and public institutions—— 
trade unions, the educational system, the social welfare system, etc.-—- 
which contribute to the "typing" of groups and individuals both by their 
policies and their actions. The more obvious manifestations of these 
differences in the two markets are much higher unemployment and social 
service utilization rates; and a much greater propensity to participate 
in illegal activities, etc., on the part of individuals in secondary 
markets. 

The second factor contributing to an expianation of differences 
of the characteristics of workers in the two markets is the organization 
of firm work forces. Jobs in the primary market are organized into 
sophisticated internal labour markets within the firms that operate in 
this market. These internal labour markets are characterized by well-— 
defined points of entry and a highly structured job ladder which establishes 
employment relationships and regulates movement of workers between jobs. 
In most firms, the rules governing the workings of the internal market 
are codified and administered either by unions-—-ostensively in behalf of 
employees, but, in reality, in behalf of employers--or "benign" personnel 
organizations. The development of organized internal labour markets is part- 
jally a manifestation of the "fuzzing" of the link between skills and pro- 
ductivity ipso facto wages. This fuzzing creates pressure on firms to 
devise new "incentives" which will maintain both work force dicipline and 


structure. The solution to this problem has proved to be in the internal 
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organization of the work force: "...employers find it convenient to give 
the illusion of mobility by creating trees of artificial job positions 
which workers can climb, branch by meaningless beanenel ce The other ex- 
treme is the firm in the periphery economy which demands relatively un- 
differentiated labour. Most firms in the economy lie somewhere between 
these extremes with various degrees of internal labour market organization. 
One apparent result of this internalization of labour markets in 
the centre economy is that the external market-- the constellation of 
points of interaction between job seekers and employers --is substantially 
reduced both in size and scope. The only jobs which appear in the external 
market are entry level jobs in, or secondary jobs attached to internal 
labour markets in firms in the centre economy; jobs in firms demanding 
undifferentiated labour--casual labouring jobs in construction, domestic 
work, dish washing in restaurants, etc.-—-; and jobs in firms in the 
periphery economy which have rudimentary internal markets characterized 
by many points of entry, limited prospects for advancement and generally 
poor wages and working conditions-—-menial jobs in public sector institutions 
such as hospitals, penal institutions, and the like, jobs in garment 
manufacturing, and certain types of blue collar occupations. Entry level 
jobs in the internal labour market represent the only contact which centre 


economy firms have with the external market and they provide the only 


13pavia M. Gordon ed. Problems in Political Economy: An Urban Pere 
spective, (Lexington, Mass., D.C. Heath and Company, Oy i). from the editors 


introduction to the section of readings on employment, p. Oo. 
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access to primary jobs for workers in the external market. Access to 

these entry level jobs is, however, denied individuals having character- 
istics which deviate from the dominant characteristics of workers ensconced 
in internal labour markets. These workers, that is the workers with the 
deviant characteristics, form an unemployed and underemployed mintertess 

In contrast to the standard queuing theory of employment which pre- 
dicts that individuals will move from unemployment into relatively "poor" 
jobs and on to relatively "good" jobs as labour market conditions tighten, 
the dual labour market theory produces the conclusion that, while some 
movement of workers does occur there is an offsetting tendency, namely, 
backward shifting of work through sub-contracting and the creation of 
"temporary" or "short duration" job classifications. There is in effect 
a "creaming off" process. Workers with attributes acceptable to centre 
economy firms are absorbed into the primary jobs as entry level positions 
become vacant. As the incidence of workers with these characteristics in 
gate shapeups declines, however, firms resort to sub-contracting and the 
creation of temporary and short duration positions, pending the introduction 
of innovations which will permit the achievement of the desired level of 
output with the established labour force. 

A further point which becomes relevant here is that firms in the 
centre economy tend to regard a substantial portion of their labour forces 
as a quasi-fixed factor of production; both because of the existence of 
guaranteed annual wage, supplementary unemployment benefit, and similar 
provisions in collective agreements and the heavy investment in "human 
Ca re Ee ee a ee a ee 

Limi term is used by Gunnar Myrdal in Challenge to Affluence, 
(New York, Random House, 1965), p. 41. 
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capital"—-through on the job training, indoctrination sessions, etc.-- 
embodied in the work force. These firms will therefore retain their 
labour forces when there are adverse changes in demand conditions which 
are expected to be short lived, as would be the case, for example, in a 
government—induced slowdown of the economy. Thus when the economy re- 
vives these firms are able to achieve an expansion of output without 
adjusting the size of the work force. If there is a sustained expansion 
in demand, some increase in the work force will be required but this in- 
crease is less than proportionate, because of the existence of a cushion 
of labour slack and economies in the use of labour originating in innov- 
ations in production scheduling, organization and the like. If the ex- 
pansion in demand is expected to be permanent, firms will make invest-— 
ments in new plant and equipment. The new plant and equipment will be 
more technologically advanced and capital intensive, and will contain a 
considerable margin of excess capacity to accommodate anticipated in- 
creases in output. These technological changes and more capital-intensive 
methods of production inevitably result in the displacement of workers. 
The workers who are displaced are forced into competition for entry labour 
jobs in other firms which are expanding their labour forces. The process 
of technological change and the increase in the capital intensity of pro- 
duction methods are instrumental in recreating a pool of workers qualified 
for primary jobs and, therefore, instrumental in perpetuating the under- 
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13mis "underclass" might better be called a "Marxian industrial 
reserve army." Indeed, it will be noted that the analysis here is almost 


identical to Marx's analysis. See Capital: A Critical Analysis of Capital- 
ist Production, 3rd Edition, Vol. I, (Moscow, Progress Publishers, 1965). 


In particular, pp. 624-31. 
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Implicit in the analysis to this stage is a suggestion that the 
maintenance of a labour market underclass is inherent in the dynamics 
of the capitalist system. It is, but this should not be interpreted to 
mean that the maintenance of this underclass is something of an "accident" 
which results from the interaction of diverse and impersonal economic 
forces. On the contrary, David M. Gordon suggests that the stratification 
in the labour market structure provides employers-—-the owners and the 
guardians of capital-- with the control over workers essential to the 
perpetuation of the interests of capital. Consequently employers have a 
vested interest in the perpetuation of labour market stratification. It 
is, therefore, probable that the underclass will persist and further that 
it will maintain essentially the same characteristics that it has at pre- 
sent; that is, it will consist of Indians, ill-educated and unskilled 
women, teenagers and older males. The composition of the underclass will 
Uae to remain relatively stable for three basic reasons: first, the 
ease with which employers can isolate individuals in these groups; second, 
the resignation of individuals in these groups to the jobs available in the 
secondary labour market; and third, the definite advantages to employers 
of segregating specific groups of workers from the general work force. 
It might be noted, moreover, that despite the relative attractiveness of 


jobs in the primary market--higher wages, non-pecuniary benefits, stability, 


16,06 Howard M, Wachtel, "Capitalism and Poverty in America: 
Paradox or Contradiction" in American: Economic Review, Papers and Proceed- 


ings of the American Economics Association, 1971, (May TOlo oe ND, 190s 
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etc.--the difference is one of degree, and not one of kind. The existence 
of the secondary labour market and the associated underclass serves to keep 
workers in primary jobs in their places, both because the status which they 
have in society is dependent on the existence of such an underclass, and 
because it is a constant reminder of the fate which awaits them should they 
lose favour in the primary market. 

And what role does the state play with respect to the dual labour 
market structure? First the "public" educational system inculcates the 
attitudes and expectations essential to the maintenance of a disciplined 
and responsive labour force by replicating the conditions which will be 
experienced in work situations--industrial work periods, an authoritarian 
environment, oppressive boredom, and stratification. Second, governments 
have acquired something of a split personality in their role as employers. 
In the public service proper--the civil service--the organization of the 
work force and the system of rewards is similar to that found in firms in 
the centre economy; including methods of achieving stratification which 
verge on the trivial--number of windows, size of desks, thickness of car- 
pets, number of plants, etc.--—but are nevertheless effective because of 

18 


dave In some government departments and government sector institutions, 


such as mental and other hospitals, penal institutions and so on, the 


igs Ernest Mandel and George Novack The Marxist Theory of Alien- 
ation, (New York, Pathfinder Press, 1970), and Herbert Gintis; "Alienation 
in Capitalist Society" in Richard C. Edwards, Michael Reich and Thomas E. 


Weisskopf, eds. The Capitalist System: A Radical Analysis of American Soc- 
iety, (Englewood Cliffs, New Jersey, Prentice-Hall, Lope)" 

18. oe Walter Stewart. Shrug: Trudeau _in Power. (Toronto, New 
Press, 1971). 
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organization of the work force and the system of rewards is similar to that 
found in firms in the periphery economy. In short, public sector employ- 
ment is a microcosm of the dual labour market structure which exists in 
the economy as a whole. Third, income maintenance programs administered 
by governments are used almost exclusively by workers from the periphery 
economy; and are deisgned to keep them there. The payments are maintained 
at low levels to preserve "incentives" and recipients are subjected to 
constant harassment——presumably to ensure that they do not become perman- 
ent charges of the state. And fourth, when unemployment reaches "crisis" 
proportions and the state is forced to intervene directly to create job 
opportunities, its efforts inevitably result in an expansion in secondary 
employment opportunities--rock picking, leaf raking, hole digging and 
Similar activities. 

Moreover, the implications of this theory for current manpower 
programs are devastating. Piore suggests that existing manpower programs 
are either subverted, or isolated and rejected by established labour market 
institutions. Institutional training and on-the-job training are examples 
of programs which have been subverted. Individuals are enrolled in in- 
stitutional training programs for the purpose of upgrading their skills. 
Criteria for participation in such programs are, however, set to exclude 
individuals in the underclass. As a result, the individuals who receive 
the training are those who would have entered the primary market in any 
event. All that is achieved, therefore, is the transfer of the costs of 
training, recruitment, screening, etc, from the private sector to the 
public sector. Publicly-supported on-the-job training operates ina 


similar fashion, the sole difference being that the employer normally has 
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direct control, or at least substantial influence on the trainees who are 
recruited for the program. Special institutional training programs and 
behavioural modification programs for the disadvantaged provide examples 
of manpower programs which have been isolated outside of the economic 
system. Those programs which have been specifically introduced for in- 
dividuals who are denied entry into regular institutional training pro- 
grams usually provide training which is totally unrelated to skills re- 
quired in either the primary or the secondary labour markets. And pro- 
grams that attempt to alter the behavioural characteristics of individuals 
in the underclass ignore the evidence that rejection of these individuals 
in the primary market is a result of employer assessment of superficial 
characteristics which cannot be altered, that is, many of these individuals 
have the appropriate behavioural characteristics but are denied entry 
because of race, creed, sex or some other characteristic. 

The dual market theory is replete with implications for the role 
which manpower policies could and ought to play in our society. It is, 
however, necessary to consider how closely the dual labour market theory 
fits the realities of labour market conditions in Manitoba before stating 
and assessing these policy implications. It is the contention of this 
paper that the fit between the dual labour market theory and labour market 
structures in Manitoba is a good one. First, there is a dual economy in 
Manitoba. The centre economy is, with some exceptions, physically con- 
centrated in Winnipeg, while the periphery economy embraces the residual 


19 


producing units in Winnipeg and producing units in the rest of Manitoba, 


17 mHis duality is, of course, present in all economies, ranging 
from the international economy through the local economy of an urban centre 
of 30,000 population such as Brandon, Manitoba. 
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Second, the distribution of jobs and workers is consistent with the pre- 
dictions of the dual labour market theory. The work force in the second- 
ary labour market is dominated by-individuals of Indian ancestry and ill- 
educated and relatively unskilled women, teenagers and older males. The 
last mentioned "pools" of workers include a large number of persons who 
have been forced into urban labour markets by the persistent and pervasive 
changes occuring in the agricultural sector of the economy. Third, the 
educational system, the employment and pay policies of the provincial 
government in its role as an employer, the character of income maintenance 
programs and government attempts at direct job creation confirm the states' 
role in the perpetuation of the dual labour market structure. And fourth, 
the existing manpower effort in Manitoba exhibits a definite duality; the 
one component of the system, administered by Canada Manpower has been sub- 
verted by existing labour markets institutions, and the other component, 
aatnentaeeriea by a number of federal and provincial government agencies, 
operates in isolation from the rest of the economy. The dual labour market 
theory and its policy implication are therefore relevant in the Manitoba 


situation. 
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CHAPTER VII 


THE IMPLICATIONS OF THE DUAL LABOUR MARKET THEORY 


FOR THE MANPOWER EFFORT IN MANITOBA 


The analysis in the previous chapter suggests that "...funda- 
mental changes in the entire structure of labour market institutions 
[in Manitoba are required to produce solutions to fundamental problems ]."> 
This chapter outlines the rudimentary features of a manpower policy com- 
patible with both the powers and the responsibilities of the provincial 
government which would initiate these changes. 

Four problems of concern to the Manitoba government have been 
identified in this thesis: inequality, poverty, the plight of the dis- 
oe eee and unemployment. The dual labour market theory suggests not 
only that these four problems are inter-related but that they originate 
in the basic institutions of the capitalist economic system. Inequality, 
poverty and the plight of the disadvantaged-- which are simply manifest- 
ations of the same problem-- are an inevitable by-product of a market 
system based on the private ownership and control of peopesty. Beta eet 
sense, therefore, inequality, poverty, and the existence of disadvantaged 


groups are themselves basic institutions in our society-—- woeeche logical 


Nia M. Gordon ed.~Preblems in Political Economy; An Urban Per- 
spective, (Lexington, Mass., D.C. Heath & Company, 1O7Tt)= from the Editors 
introduction to the section of readings on employment, p. 66. 


Semmes Meade arrives at the same conclusion by a somewhat different 


route. See Equality, Efficiency and the Ownership of Property, (London, 
Unwin, 1965). 
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3 


consequence of the proper functioning of capitalist institutions...". 
Similarly, the problem of unemployment is inherent in the dynamics of 
the capitalist system and is magnified by the policies of government 


which cater to the interest of those groups in society owning and con- 


trolling mentee 7 


The essence of an intelligent policy is a comprehension of its 
limitations. It is necessary therefore to preface a particular policy 
proposal—-in this case manpower policy—-with the caveat that such a policy 
must be based on a recognition that it is unlikely to have a significant 
impact on fundamental problems in the absence of policies designed to 
"modify" the basic institutions in the economic system. This caveat is 
not intended to imply that a manpower policy could not contribute to the 
modification of these institutions. On the contrary, the basic objective 


of the manpower policy proposed here is the modification of the labour 


Howard M. Wachtel, "Capitalism and Poverty in America: Paradox 
or Contradiction" in American Economic Review, Papers and Proceedings of 
the American Economics Association, 1971, (May, 1972). 


Pohn G. Gurley, "Have Fiscal and Monetary Policies Failed?" in 
American Economic Review, Papers and Proceedings of the American Economics 


Association, 1971. (May, 1972). 


a hypothesis that is not considered in this thesis or in any of 
the readings covered in its preparation is that the real as opposed to the 
declared purpose of state induced economic slowdowns is to relieve pressures 
which threaten to erode labour market stratification. (This is implied in 
Joan Robinson's observation that part of the explanation for wage push in- 
flation is a tendency for workers to forget their place during periods when 
the economy is operating at close to full capacity, Economic Heresies, 
(New York, Basic Books, 1971). Government induced slowdowns are, however, 
extremely unpopular with segments of the electorate and have not, in re- 
cent years, relieved the pressures--particularly the demands of trade 
unions--on capital's aggregate share (Gurley's point in the source cited 
inn. 4.). Incomes policies are, in some respects at least ideally suited 
both for the purpose of preserving the stratification of the labour market 
and preserving capital's aggregate share. Hence their increasing popular- 


ity in capitalist countries in recent years. 
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market. If this objective is to be achieved, the policy must be based 
on the rejection of the concept of labour as a commodity -- a basic pre- 
mise in neo-classical theory. 

The concept of labour as a commodity should be replaced with a 
concept based on the principal that: work activities are essential both 
to the production of socially desirable goods and services and to the 
fulfillment of the creative and self-developmental needs of the partici- 
pants in these activities. "Work activities" as the term is used here 
is defined to include: activities which contribute to the production of 
goods and services which are exchanged in markets and produce pecuniary 
rewards for participants; activities which contribute to the production 
of goods and services which are not exchanged in markets but produce 
pecuniary rewards--civil servants, paid workers in community organizations, 
etc.; and activities which contribute to the production of goods and ser- 
vices which are not exchanged in market transactions and do not give rise 
to pecuniary rewards-—-housewives, volunteer workers, etc. Activities that 
are not embraced by this definition are differentiated from work activities 
in one or both of two respects: first, they do not result directly in the 
production of socially desirable goods and services, although they could 
as in the case of education and training, ultimately influence the output 
of goods and services; and second, they are subordinate activities in the 
sense that unlike work activities: "..,[they do not directly engage] 
nearly one-half of one's entire life, [they are not] the single major out- 


let for initiative, creativity, and craft; [and they are not] basic and 
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formative in individual personality everorment er? These activities are, 
however, similar to work activities in that they contribute to the ful- 
fillment of creative and self-developmental needs, both directly and in- 
directly, in the ways in which they influence participation in work 
activities. They are, therefore, legitimate alternatives to work act- 
ivities. A corollary of this principle is that if work activities are 

to contribute in a significant way both to the production of socially de- 
sirable goods and services and to the fulfillment of the creative and 
self-developmental needs of individuals, control of activities in a part- 
icular work environment--plant, office, field, etc.--and in the case of 
subordinate activities, other environments, must be vested in participants. 


" ..powerlessness, meaninglessness, 


Such control is necessary to reduce the 
isolation, and poem en cenenct a) which characterizes existing work 
environments. 

The general goal of a manpower policy based on these principles 
becomes one of: providing the opportunity for each person to participate 
either in work activity which contributes both to the production of 
socially beneficial goods and services and the fulfillment of individual 
needs for creative expression and self development; or in alternative 
activities that are conducive to the fulfillment of creative and self- 
developmental needs. Adoption of this goal would shift the emphasis of 


manpower policy from the current one of providing a well-disciplined, 
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orerart Gintis "Alienation in Capitalist Societies" in Richard 
G. Edwards, Michael Reich and Thomas Weisskopf, eds. The Capitalist System: 


A Radical Analysis of American Society, (Englewood Cliffs, New Jersey, 
Prentice-Hall, Toy2)s pe cls. 
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skilled and responsive supply of labour to that of altering the environ- 
ment within which work activities take place to accommodate the needs and 
aspirations of the individuab who perform them. It is important to note 

at this point that an implicit assumption in the foregoing is the retention 
of a market system and, in the foreseeable future at least, a link between 
work activities and income. The primary, but not the exclusive focus of 
manpower policy should be, therefore, those types of work activities that 
give rise to incomes. However, such emphasis is warranted not only because 
incomes are derived from work activities but because work activities as 
they are perceived in this paradigm are goods in aneasevenee To illus- 
trate the importance of this distinction it is necessary to establish an 
ordering of work activities. The three factors which are relevant in 
establishing this ordering is the extent to which a particular activity: 
first, contributes to the fulfillment of creative and self~developmental 
needs of the individual; second, contributes to the production of socially 
desirable goods and services; and, third, generates income. In the ordering 
of specific work activities the heaviest weighting is given.to the first 
two factors--which are of course, interrelated in many respects. Thus, 
work activity which receives a high rating with respect to these factors 
would rank above those activities which receive a low rating but produce 
greater incomes, for example, child-care services would receive a higher 


rating than the production of jewellery. The objective of government, 
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ca; is apparent that some politicians share this belief. The 
factor which is inevitably stressed in government announcements with respect 
to new or expanded business establishments in Manitoba is that new jobs will 
result. However, they do not appear to have grasped the implications of 


this belief. 
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therefore, would be the maximization of higher order work activities, sub- 


ject to the basic requirements of society with respect to specific goods 


:) 


and services--food, shelter, clothing, health Services §cLes . 

The adoption of the objectives proposed here would have important 
implications for other government policies, in particular, employment, 
social development, and income maintenance policies. Since the first con- 
cern of manpower policy is work activities which, other things being 
equal, give rise to income, the objective of employment policy must be to 
ensure the creation of adequate "jobs"--where jobs are considered to be 
bundles of work activities—-to satisfy the income requirements of the 
population.The traditional definition of full employment as a percent of 
the labour force which is unemployed--the current definition in Canada is 
3 percent--must give way to a definition that requires that the number of 
jobs be sufficient in both quantity and quality to accommodate, as a 


minimum, all individuals who are dependent on employment as a major source 


7one of the problems with neo-classical theory is its penchant for 
compartmentalization. Thus consumer and labour markets are considered in 
isolation. In the former market, the basic assumption in analysis is that 
of consumer sovereignity; in the latter market, workers sovereignity. An 
implicit assumption in the theory is that consumer sovereignity takes pre- 
cedence, or, in other words, that the motive force in the economic system 
originates with the behaviour of consumers. If this is the case, it is 
clear that worker sovereignity can only be operative within well defined 
boundaries which are established by the actions of consumers. In any event, 
work is treated as a "bad" in neo-classical theory which means in effect 
that the expression of worker preferences is confined to a selection of a 
lesser evil. Abba Lerner notes with approval that ".,.the full achieve- 
ment of consumer sovereignity has been called an "ideal output." (See "The 
Economics and Politics of Consumer Sovereignity" in American Economic Review. 
Papers and Proceedings of the American Economics Association, 1971, (May, 
1972), p. 258. This view is consistent with the notion that worker sov- 
ereignity is subordinate to consumer sovereignity and the concept of work 
as a "bad", If however work is treated as a "good" and the concept of 
workers sovereignity given equivalent weight to consumer sovereignity the 
"ideal output" would be that which simultaneously satisfies both sovereign- 


ities. 
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of income. mere is eeidence to ptgrs meats pelatively high levels of 
unemployment since 1952--that the Canadian economy, as it is currently 
organized, may be incapable of generating the volume of opportunities 
required to satisfy this goal. Indeed, it is suggested above that the 
achievement of such a goal would conflict with the basic interests of 
owners and managers of property in the private sector. Moreover, since 
control over monetary, fiscal, commercial and other important economic 
policies is vested in the federal government, achievement of this goal 
would be extremely difficult in a provincial economy. Nevertheless, the 
Manitoba government can: first, manipulate those economic variables over 
which it has control in a manner consistent with the achievement of this 
goal; second, mount a sustained attack on federal governments which main- 
tain policies which are not consistent with the achievement of this goal; 
and third, extend the range of work opportunities available in the non- 
commerical sector--the public sector--of the economy. 

Social development policy refers to those measures that are in- 
tended to assist specific components of the population such as the young, 
the old, female heads of households, etc. At present, these activities 
tend both to be fragmented and to lack concrete objectives. The general 
objective of this policy should be to create activity options for people 
who are trapped in a situation which they are powerless to escape. Certain 
components of this population require work activity options which produce 
incomes and have the other desirable attributes. Other components of this 
population are involved in socially desirable activities that do not pro- 
duce incomes, for example, female heads of households. In these cases, 
the objective should be to provide the support that will enable them to 


function effectively in this activity, and, at the same time, create 
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opportunities for participation in supplementary activities--recreation, 
education, etc. Still other components of this population are not able 
to participate in traditional work activities because of various types of 
handicaps--age, physical, mental, etc. Attempts should be made to modify 
existing work environments to accommodate those members in this group who 
would benefit from participation in work activities. The objective with res- 
pects to those who are ill-suited to participate in work activities should 
be to provide them with opportunities related to their aspirations and needs. 
Inequalities in the distribution of income originate in the gross 
inequalities in the ownership of property, including education, and con- 
centration of power in the hands of property owners. The institution of 
private property and the inequalities in its distribution are likely to 
persist in the immediate future. It should be anticipated, therefore, that 
the generation of adequate work opportunities to satisfy the income require- 
ments of the population would not eliminate inequalities in the distribution 
of income. The position of the government with respect to this problem 
should be that of ensuring that individuals, families and groups are not 
penalized because they do not own or control property. There is, of course, 
only one method of doing this and that is by redistributing: first, wealth 
either directly in the form of income, or, indirectly, through the transfer 
of comsumption of certain types of goods and services--transportation, 
housing, all types of health services, etc.--from a private to a collective 
basis; and second, power by decentralizing and dispersing decision-making 
responsibilities. In connection with the second-mentioned option, it should 
be noted that it is much easier to define the objective than it is to iden- 
tify specific measures which would contribute to its achievement. Certainly, 
experiences in other countries, notably countries purporting to have so- 


jalist economic systems, are not encouraging in this respect. 
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Thus far, the objectives of manpower policy have been established 
and the implications of these objectives for other government policies have 
been assessed, The task that remains is to indicate the content of man- 
power policy. Complete specification of the content of this policyris 
beyond the scope of this thesis. All that will be attempted in what 
follows, therefore, is to indicate specific measures which will produce 
the desired changes in labour market institutions. The guidance for 
these measures is to be found in the dual labour market theory. In part-— 
icular, the policy options which are compatible with the policy impli- 
cations of this model are: first, policies designed to eliminate those 
factors responsible for the existence of two labour markets; and second, 
policies which reduce barriers to mobility between the two markets. 

The first option stresses measures that alter the environment in which 
labour market decisions are made--that is, which contribute to an ex- 
pansion of the primary market; whereas the second option stresses direct 
measures which result in the transfer of workers from secondary to 
primary jobs--that is, measures which contribute to a shrinkage in the 
secondary market. 

With respect to the latter option,-- the transfer of workers from 
secondary jobs to primary jobs-- it has been noted that the existing man- 
power programs in Manitoba are incompatible with the needs of individuals 
who are confined to the secondary labour market. Training is designed for 
individuals who qualify for entry into the primary market, and is, there- 
fore, ill-suited to satisfy the needs of individuals who do not have the 
same proclivities and characteristics. Placement activities are related 
primarily to jobs in the secondary labour market which tend to reinforce 


or inculcate behavioural patterns and life styles which are unacceptable 
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in the primary labour market; and work experience projects are of short 
duration and do not produce outcomes yielding permanent benefits. In 
short, they are stop-gap measures introduced solely because of the absence 
of acceptable alternatives. If these services are to contribute to the 
mobility of workers from the secondary to the primary market, they must 
be drastically altered. 

Individuals with stable work experience, recent labour market 
entrants with little or no previous work experience and individuals who 
are prevented from participating in work activities because of certain 
types of obstacles may derive benefit from certain types of training. 

The major difference between these individuals and individuals who are 
accepted in the primary market is that they tend to be relatively ill- 
educated, inept at exploiting available opportunities and inert. They 
are, therefore, unlikely to search out training opportunities; and, if 
they do, they will be discouraged from participating by the entrance re- 
quirements, the course content or the location of the training facilities. 
If training is to be of value to individuals in the secondary market it 

is apparent that it must be more accessible and more flexible in terms 

of entrance requirements, content, duration and the character of the 
training environment. In general, training should be designed to: first, 
upgrade the skills of individuals who are trapped in low wage jobs or in 
situations which prevent participation in work activities; and second, 
prepare recent labour market entrants for direct entry into jobs in the 
primary labour market. Specific components of the training program should 
be tailored to meet the requirements of specific groups, For this reason, 


it is imperative that the establishment of precise entrance requirements 
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for particular types of or training in general be avoided. Moreover, the 
content of training programs should be flexible and developed in con- 
sultation with representatives of trade unions, and representatives of 
organizations which promote the interests of the intended beneficiaries 
of the training. 

In general, the training should have the following characteristics. 
First, it should emphasize ways in which individuals and groups in the 
secondary labour market can confront and overcome barriers +o their 
mobility. Second, to overcome the lack of responsiveness of these in- 
dividuals to the existence of training opportunities it would be necessary 
to establish direct contact for the purpose of informing them of oppor- 
tunities and encouraging their participation in the development and im- 
plementation of the programs. Third, programs should be offered in 
available facilities in areas in which secondary labour market participants 
are concentrated--low income neighbourhoods -- and the scheduling of pro- 
grams should be flexible to allow for simultaneous participation in other 
types of activities--work, recreation, etc.. Fourth, obstacles which 
could prevent individuals from effective participation in these programs 
should be eliminated. Thus, day-care centers would be provided for heads 
of households with small children, assistance would be provided for in- 
dividuals experiencing legal difficulties, and, in all cases, financial 
assistance, related to the income requirements of the household would be 
provided, And fifth, the objectives of the various types of training in- 
troduced for individuals in the secondary labour market should be clearly 
identified and explained to participants at the outset to avoid creating 


misconceptions with respect to the probable results. 
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Work-experience activities are best suited to meet the needs of 
individuals who have a history of chronic unemployment and other types of 
problems--this group might include some individuals who have recently 
entered the labour market and non-handicapped individuals whose main 
source of income is illicit activities and/or public assistance payments. 
The present basis on which work-experience projects are operated is in- 
compatible with the requirements of the individuals in these groups. 

The work-activity experiences should be organized in accordance with the 
following principles. First, projects should be introduced on a quasi- 
permanent basis in those areas of Manitoba where there are large con- 
centrations of individuals in low income groups. Second, the projects 
should be designed to produce socially desirable goods and services in 
communities deficient in social capital--housing, health care facilities, 
recreational facilities, etc.. Third, the projects should be accessible 

to all members of the community in which they are operated and the period 
of attachment should be open-ended with decisions to terminate vested in 

the participants. Fourth, employment in these projects should approximate 
as closely as possible conditions in the primary labour market, particularly 
those conditions relating to wages, payment of unemployment insurance, 
payment of income tax, etc.. Fifth, participants should be encouraged to 
organize trade unions and these unions should be responsible for the develop- 
ment and implementation of all projects initiated under the auspicies of the 
program. Sixth, individual projects should be designed to generate per- 
manent job opportunities in marginal communities, particularly those 
communities in northern Manitoba which are predominatly Metis or Indian. 


And seventh, the basis for selecting communities in which work-experience 
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projects are to be initiated should be the current level of inactivity, 
as reflected in unemployment rates and levels of public assistance pay- 
ments, and deficiencies in the stock of social capital. 

It has been emphasized in the foregoing that training and work 
experience programs must have well-defined objectives and that, in most 
cases, a major objective would be the preparation of individuals for 
entry into primary employment. One of the problems with existing pro- 
grams is that people are presumably trained for jobs, but there is no 
mechanism to achieve this outcome after the training is completed. This 
suggests that, if the programs which are initiated for the express pur- 
pose of transferring people from jobs in secondary markets to jobs in 
primary markets are to be successful, mechanisms must be established 
which al give the government control over an inventory of jobs in the 
primary labour market. Such control it will be recognized would result 
in the encroachment of the government in a jurisdiction which is con- 
sidered to be a perogative of the owners and managers of capital; this 
is not only necessary but also desirable. 

Three mechanisms to provide the provincial government with modest 
leverage in this respect are suggested here. The first is a general quota 
system which would apply to all firms other than those in construction and 
in mining and forestry north of the 53rd parallel, = Thes specific features 
of this quota system are as follows, First, its purpose would be to create 
work activity opportunities for individuals who have been denied access 
to primary labour market jobs by existing institutional arrangements. 
Second, it would apply initially to all firms and agencies in both the 


private and public sectors with 100 or more employees, except those that 
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are excluded from the general quota system. Third, the quota would be 
established on a progressive basis beginning at 2 percent for firms with 
100 to 199 employees, 3 percent for firms with 200 to 499 employees, } 
percent for firms with 500 to 999 employees, and 5 percent for firms with 
1000 or more employees .1° Fourth, to avoid stigmatizing specific groups 

in the population the quota would be defined in terms of the activities 

of a provincial government placement service, rather than on the basis 

of the characteristics of the particular groups which are expected to 
benefit from the system; and fifth, the system should include safeguards to 
ensure that the firms provide the necessary training and other services to 
ensure full integration into work forces of individuals placed under the 
quota system. The most effective safeguard would be a penalty clause which 
would apply in cases in which employees are either discharged by the em— 
ployer, or conditions are created in the work environment which forces the 
employee to seek termination; for example, the penalty schedule might be 
based on the period of employment at the time severance occurs and the wage 
payment that would have been received by the employee had he worked the 


full twelve ee 


10tmese quotas will generate an inventory of approximately 3,000 
jobs distributed as follows: forestry, 10; manufacturing, 890; transport- 
ation, communications and other UtiLIDLesseleQ50s trade. 5502 inanrce ii 
surance and real estate, 200; and commercial services 330. These estimates 
are based on a size distribution of firms provided by Statistics Canada. 
They do not include public administration and they have not been adjusted 
for casual and part-time employment. 


Alig numerical example might clarify the workings of the penalty 
clause. Consider an employee who is placed in a job at a salary of approx- 
imately $300 a month. The employer would be required to pay a penalty of 
$300 times the number of months remaining in the initial le-month employ- 
ment period. Thus if the employee was released in the fourth month in the 
initial year, the firm would be assessed a penalty of $2,400. (8 x $300). 
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Quota systems have not been attempted on the scale suggested here 
in other countries, or in other provinces in Canada with the same pro- 
blems as exist in Manitoba. The basic justification for this system is 
that in the absence of control over hiring decisions other types of pro- 
grams--training, work experience, etc.--will not have any significant 
impact on the problems of individuals confined to the secondary labour 
market. In addition, there is now considerable evidence available, part- 
icularly from the United States, that programs based on incentives and 
the voluntary participation of employers in the private sector do not 
work. The conclusion that has emerged from this evidence is that "...it 
seems clear that training programs will not work for [workers trapped in 
the secondary labour market] unless the program manifestly guarantees 
entirely different kinds of job opportunities to those workers...[A]11 


the varieties of government programs which offer them less than this end 


up offering them Woon vena T3 


a nicest M. Gordon ed. Problems in Political Economy: An Urban 
Persepctive, (Lexington, Mass., D.C. Heath and Company, 1971), From the 


ie >) 
editors introduction to the section of readings on employment. pp. 62-3. 
13 Qu0ta systems have been used in both Europe and the United 

States. The systems in Europe have had generally good results, the systems 
in the United States, bad results. The main reasons for the success of the 
European systems appear to be: (1) levels of unemployment consistently be- 
low three percent; (2) a general acceptability of such measures as a re- 
sult of initial application to war veterans; (3) an elaborate system of 
institutional supports; and (4) the homogeneity of populations. The ex- 
planation for the dismal outcome in the United States stresses the follow- 
ing factors: (1) a high level of unemployment--4,5 to 7.0 percent; (2) the 
opposition of trade unions; (3) the reluctance of the federal government to 
prosecute firms violating quotas; (4) the absence of institutional supports; 
(5) the liberal use of escape clauses by employers; and (6) racism--the 
quotas apply to Blacks, Indians and Chicanos. (See Beatrice Reubens, The 


Hard to Employ: European Programs, (New York, Columbia University Press, 
1970), for a discussion of European systems: and various issues of the United 
States Bureau of Labour Statistics publication, Monthly Labour Review, for a 
discussion of the Philidelphia, Washington, etc. quota plans in the construct- 


ion industry. 
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The second mechanism proposed is intended to create opportunities 
in the construction industry. This mechanism would have two main features. 
First, employment clauses would be written into all contracts which are 
either issued or financed by the provincial government, requiring success- 
ful biders to recruit a specified portion of its labour force through the 
placement service administered by the provincial government. The employ- 
ment clause in a particular contract would be determined on the basis of 
considerations relating to the area in which the project is to be located, 
the nature of the project, etc. Minimum requirements of 5 percent south 
ofj themsSrd parallels and/20) percent northyof) the 3rd} paraddiels foryal) 
types of dis tabinonte heme represent a modest beginning. Second, craft 
unions and firms in the construction industry would be advised by the 
Department of Labour that at least 10 percent of total registered apprent- 
ices in the construction trades by 1973 will have been assigned through 
the placement service administered by the Manitoba government and that this 
ratio will be maintained in the foreseeable future--at the present time, 
approximately 1000 apprentices are registered in six construction trades: 
bricklaying, carpentry, electrical construction, painting and decorating, 
plumbing, pipe fitting, and sheet metal. Progress of individuals registered 
in the apprenticeship program on this basis should, of course, be carefully 
monitored to ensure that they receive fair, and proper consideration from 
both firms and trade unions, This combination of approaches would provide 
individuals with access to work opportunities in the construction industry 
and to:access to opportunities for progression in the skilled trades. 
Ree eee ee 

Line data required to prepare an estimate of the impact of this 
measure are not currently available. 
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Perhaps the most serious and complex challenge to the government 
is that of creating opportunities for people of Indian ancestry within the 
primary labour market. It will be useful in what follows to think of this 
problem as having two dimensions. These are: first, the distinction be- 
tween the Indian and the Metis; and second, the distinction between the 
north, rural south, and urban centres. The first distinction originates 
in the inter-governmental distribution of responsibilities for the two 
groups of people. This creates certain types of problems in areas where 
Indians and Metis live in adjacent communities. The problem is altogether 
too complex to be dealt with here. It should be noted, however, that 
until some technique is found that will effectively link the two groups 
both for the purpose of developing programs and for the purpose of gen- 
erating political action, attempts to effect improvements will be frustrated. 
The second distinction is important because there is some evidence to 
Suggest the existence of a view that the problem of disadvantaged persons 
of Indian ancestry is confined to the north. This is not the’ case now, 
and is less likely to be the case in the future, simply because of the 
pressures which are forcing migration from the northern reserves to urban 
communities in the south. Similar migration patterns are evident in the 
south where unemployment rates of 40 to 60 percent in the age groups 16 
to 4k on reserves are common. The most distrubing aspect of this accumu- 
lation of people of Indian ancestry in the urban centres is that the dual 
society which has become entrenched in rural areas of the south and in 
the north is being replicated in them, 

It is anticipated that the previous proposals relating to place- 


ment will benefit individuals of Indian ancestry living in all areas of 
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Manitoba. The largest proportion of the population of Indian ancestry 
does, however, live in the north and the range of industrial activities 
in this part of the province is much smaller than it is in the south. 
Mining and forestry are the major source of private sector employment 
north of the 53rd parallel. Since it is improbable that unemployed in- 
dividuals in northern communities will be absorbed into these industries 
as a result of the voluntary efforts of employers, trade unions, and 
communities, the government must intervene. The following measures are 
desirable. First, future agreements concluded with firms exploiting 
natural resources should contain specific clauses relating to employment 
which would require a firm to recruit a specific percentage--up to 75 
percent would not be unreasonable--of its labour force through the place- 
ment service administered by the Manitoba government, and to absorb the 
cost of whatever training is required to prepare these workers for pro- 
ductive employment. In addition, the clause should provide for a per- 
ToOGleoinspection Of payroll records, worksite, etc. to devermine 47 re= 
quirements are being met, and specify the precise nature of penalities-—- 
they should be heavy--for failure to meet the requirements specified in 
the agreement. Second, firms currently exploiting natural resources 
should be required by legislation to notify the provincial placement ser- 
vice of all vacancies attributable to turnover and expansion, and to. 
accept workers referred by the placement service, The same conditions 
relating to employment which are to be included in future agreements 
should also apply in the case of existing fiery ied 


a 


1 pstimates prepared by Paul Nikkel of the Planning and Priorities 


Secretariat in the Manitoba Government suggest that turnover is likely to 
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These measures would contribute to a reduction in unemployment 
and underemployment in the north but they will not solve the problem. 
Other measures should be introduced simultaneously. The resources of the 
Manitoba Development Corporation, the Community Economic Development Fund, 
and the Department of Cooperatives should be committed to industrial 
development in, or in close proximity to reserve and remote communities. 
These developments would be centered in, but not restricted to the north. 
The assessment of the potential of particular projects both before they 
are initiated and when they are in operation should be based on the re- 
lationship between social costs and benefits rather than the calculus of 
profit and loss--currently used to assess projects. In particular, it 
must be recognized that work activities are goods and the positive ex- 
ternalities produced by such activities are high. In addition, work ex- 
perience projects initiated in the north should de-emphasize education 
and counselling, etc.--perhaps eliminate them entirely,--and concentrate 
on the creation of work activities and the production of facilities-—- 
housing, health, etc.--which will enhance the welfare of A ee 

The purpose of introducing measures designed to induce an ex- 
pansion in the primary labour market is to improve the work activities 


ee 


be a more significant source of job opportunities than is expansion. These 
estimates indicate that 1000 vacancies per annum appear in mining and for- 
estry firms as a result of turnover, These estimates are not, however, 
adjusted for multiple turnover in specific jobs, so that the number of jobs 
available would probably be much less than 1000, 


16m ese recommendations are supported by the findings of P. Deprez 
and G, Sigurdson in a recent report on the problems of Indians in Canada. 
See The Economic Status of the Canadian Indians; - A Re-examination, (Winnipeg, 
Center for Settlement Studies, 1970), 1970). 
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available in Manitoba. To achieve such an expansion the government should 
emphasize the following measures: first, promote the expansion of those 
labour market institutions which characterize the primary labour market 3 
and second, employ labour standards, minimum wage and other types of 
legislation as active instruments of manpower policy. The following 
series of proposals is intended to illustrate the types of specific 
measures which are required to induce an expansion in the primary labour 
market. The first two proposals would demand a radical change in the 
current position of the government, but the remaining four are consistent 
with current policy. First, measures should be introduced to promote 
trade unionism and collective bargaining in Manitoba. This would 

result in the extension of unionism and collective bargaining to uw- 
organized sectors of the economy, and would contribute to the relative 
expansion of the primary labour market. Moreover, and perhaps more 
important, this measure would tend to rejuvenate organized labour in 
Manitoba, and to increase its participation in, and its support of, other 
progressive inner Second, a dual system of labour standards should 
be introduced. The one set of standards would be industry specific. 
Particular standards would be based on the average standard obtained in 
the industry and changed as the average standards change. For example, 


the industry standard established for holidays might be two weeks. When 
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Mme Manitoba Government made a number of amendments to the leg- 
islation pertaining to labour relations in the legislative sessions ending 
ineduly loess ThesMinister ot Labour described the new legislation as the 
most progressive in Canada. He is probably correct--since labour legislation 
in Canada is not very progressive--but the changes fall far short of the 


changes required to make a difference. 
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the majority of workers in the industry are receiving three weeks holiday, 
the industry standard would automatically be adjusted to three weeks. 
Through this system of standards uniformity of conditions would be estab-= 
lished in particular industries. The second set of standards would be 
general in their application and would be designed to set standards in 
the unorganized and low productivity sectors of the economy. To illustrate 
how this set of standards would work, the same example can be employed. 
Assume that the general standard established for holidays is two weeks. 
When the majority of the workers in the labour force in all industries 

in the economy are receiving three weeks holiday, the general standard 
would be automatically increased to three weeks. Third, the government 
should introduce legislation requiring employers to give advance notice 
of changes in the organization of production or production methods which 
would involve labour displacement and/or changes in working conditions. 
This requirement would give workers an opportunity to negotiate on the 
proposed change. If layoffs became inevitable, then the affected workers 
would have an opportunity to make alternative arrangements, and, in cases 
where alternative arrangements were not possible, give public agencies 
adequate lead time to develop intelligent adjustment programs. A further 
benefit of this proposal is that it would promote planning in firms and 
organizations in both the private and the public sectors. Fourth, the 
government should introduce legislation to prevent employers from docking 
wages of workers who require time off for legitimate purposes such as 
seeking medical advice, jury duty und Similar activities, This type of 
legislation would eliminate one of the barriers to utilization of specific 


services and participation in certain types of activities, and provide 
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the worker with additional control over his activities in the work place. 
Fifth, the government should introduce legislation to curtail the act-— 
ivities of labour contractors. The purpose of this legislation would be 
to eliminate the exploitation of workers in the secondary labour market 
as a source of profits. CMCs should adapt their operations to provide 
services to these disorganized sectors of the labour market, and, if 

they are incapable of responding, then the provincial government place- 
ment service should assume the responsibility. And sixth, existing 
labour standards, minimum wages and related legislation should be extended 
to sectors of the economy currently excluded from coverage. Extension of 
these types of legislation to cover all sectors of the economy would con- 
tribute to a decausalization of certain types of activities in the sec- 
ondary labour market-—-particularly the agricultural sector of the economy. 
These proposals do not exhaust the list of possibilities that might be 
introduced by government. Indeed, they hardly scratch the surface. The 
major point to note in relation to these proposals is that expansion of 
the primary labour market is best achieved through the use of existing 
‘legislation. 

This completes discussion of specific measures consistent with a 
manpower policy derived from the concept of a dual labour market. There- 
fore, it is appropriate at this point to present the relevant caveats. 

In general, it is proposed that manpower policy should consist of measures 
which are designed either to expand the primary market or to enhance mo- 
bility from the secondary to the primary market. Most of the specific 
measures related to the latter objective, that is, to enhance mobility, 


simply represent the more sophisticated use of existing approaches to 
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achieve "equity" objectives. Introduction of these measures are unlikely, 
therefore, to cause serious dislocations. The most important economic ef- 
fects would be a redistribution of income which is implicit in the pro- 
posed changes in the composition of groups participating in programs and 

a shift of certain training, recruitment and screening costs from the 
public to the private sector which would result from recommended changes 
in the content and emphasis of existing programs. Moreover, the impact 

of these measures with respect to poverty, the problem which is the primary 
concern in this paper, is likely to be marginal, simply because the evid- 
ence suggests that employers do not adapt their jobs structures in response 
to adjustments in conditions on the supply side. To ensure that workers 
who would otherwise be confined to the secondary market can move up after 
participation in training and similar programs, the government must ensure 
that jobs are available for eanees This is the purpose of the proposed 
quota systems. 

An implicit assumption in the discussion of the quota systems is 
that workers who would be placed in jobs as a result of the system are 
currently denied access to these jobs on the basis of factors which are 
unrelated to their abilities to perform them. In other words, it is as- 
sumed that there is no difference between the productivity of workers who 
would be placed in jobs under a quota system and the productivity of workers 


who would otherwise man them. If this assumption is wrong, and the workers 
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18, am indebted to David M. Gordon for pointing out to me that this 
point should be stressed, otherwise policy makers may assume that they can 
enhance labour market equity to some extent by introducing the prescribed 
innovations in existing programs on the supply side. This iss-of7course, 


an illusion. 
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placed under a quota system are less productive than other workers, then, 
of course, labour costs of affected firms would tend to increase, at least 
in the short run. The restriction of the general quota system to firms 
with 100 or more employees and its progressive character would serve as 
hedges against this possibility. In general, it is assumed that large 
firms have a margin of inefficiency--in the "X-efficiency" Seis which 
could be reduced to compensate for productivity differentials, and also 
greater capacity to adapt jobs structures in response to qualitative 
changes in the labour force. A further and potentially more serious source 
of increased labour costs for the affected firms originates in the fact 
that the status of workers is derived in part from the knowledge that 
there are groups in the populations who are unable to perform their jobs. 
If the quota system meets its objective the morale and, therefore, the 
productivity of these workers would be adversely affected. Again this is 
likely to be a short run effect which should disappear as workers expect— 
ations adapt to the changed conditions. In the case of the quota systems, 
which are recommended for construction and resource firms, potential ef- 
fects would be similar in kind but aigeeren: nll at ss: On the one hand, 
differences in worker productivities could result in a combination of 
reduced profit margins, increases in prices and a redistribution of the 
wage bill. But on the other hand, the morale of the labour force in these 
firms is less likely to be adversely affected by the introduction of such 
a system because they tend to be much more heterogeneous in their com- 


position and much more unstable in their character than labour forces in 


other industries. 
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aia pens tes i, Harvey. "Allocative Efficiency vs X-Efficiency," 
American Economic Review, Vol. LVI (1966), pp. 392-415. 
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Quota systems are an essential feature of a manpower policy designed 
to move workers from secondary to primary markets. Their overall impact witt 
respect to poverty is, however, likely to be marginal. All that would be 
achieved through the proposed net er is a modest redistribution of jobs 
from workers in groups which have a comparative advantage in the labour mar- 
ket to workers in groups which are handicapped in the labour market. 

In contrast to measures intended to enhance mobility, measures in- 
tended to affect an expansion of the primary market are likely to have much 
more impact on the structure of labour markets, and, therefore, much more in- 
pact on the cost structures of producing units. As a general qualification 
to this approach, it may be noted that it is neither possible nor desirable 
to attempt to convert all secondary jobs to primary jobs. For example, jobs 
which are confined to particular seasons of the year, such as those which are 
tied to the summer influx of tourists, are not very receptive to decasual- 
ization. In any case, these jobs tend to be compatible with the require- 
ments of individuals who are in a phase of the life cycle which requires 
them to have a loose attachment to the labour force, such as students and 
housewives with family obligations. The jobs which would be the major ob- 
jects of such an approach would be those secondary jobs which are organized 
within the framework of relatively unsophisticated internal labour markets 
and secondary jobs which are attached directly to primary markets. 

Most of the specific measures for expanding the primary labour mar- 
ket proposed in this paper, such as changes in the minimum wage, promotion 
of trade unionism and collective bargaining and revisions in labour standards 
legislation would tend to increase labour costs. This tendency would ne- 
cessitate compensatory adjustments in the affected firms. The nature and 


impact of these adjustments would depend to some extent on the general state 


adol to ohtuehrelien Peabo 2-2 | - if add 

aim tedal ete if Saas tina er Sees tae Slagle : ledaaane 
, Sodlecwey ‘wots sit sk beg eat hued’ oe “etedre . 

nit aecwewdam til idom senadine ot papmewal wominwsin OF pares : 


tou oved Os ylestl sam fatnam vsrdietng ear Yo ootmngie na wis 
t enon. doudt ,svetotsd one . else adel Sc Scouse ety fo : 
midomi inup Levensa @ cl .atirt @atonidng Bo asm Sewtts r200 7 
yloayieal vor sidigend iwdvion =t #2 2a4e peeom ed wan #2 _toaotgge 
jot, ,ignaks so “lade, yreciirer of ‘eifot, Vitabnones hee Pternd9 of | - 
s fiohie sagiy te tout (“they ont To “sqeeeen taivo rg OF ais ve ea Ae . 


~fangkceb: OF 2vhaquses Grey tom ste ete aed Ve Ree then Poa ae 
~<stivtowy atts itty sTutvequas ad Ot Ate? ede shed , sean ‘ore at ta 
ae ivgos Weidw eisyo Stil sts to ead 6 al eee atiubtetbal to sSkek 
ton avuebte en cove .cototr ucdal oat of Jeena auaor a iva be ab a 
-do ahem sil’ od bisow dhilttw edol, ad) pane htayhige ¢ idem’ div ov bvousod 
jou lzegid SsA dsidw avo], yrehousen “eq! oS Biv ders iia ‘doue “Sa baa 
ataivem socal. tarveist batertteliosm: ylevitalet te drowement add aa hy 
<Stedvam yrshing- of yiteetin batten eta slaw adot erabioses bad 
em wodet yan oft girtiaagxs +o sane SR ee at to Facet =n SO 
nolicmoig , Seay miptatn Site ai cegneis oe door yey Obtd al beeoqorg det 
pabngts rode, ot annlsteer bee sp trlegted Te Te we 
<eh figow gonbhie? sid? .etees pedal ogesnotk er Diss osvow voddatalged 
bak sietan oA? emt? nd0sey re edt ot adeomaebten Webemiegend. 


ade Laretiey end 110 totes write oS Sao sea Ae fag 


aa 


- 136 - 


of the provincial and national economies. If aggregate demand is buoyant, 
and labour market conditions tight, then such measures would tend to be 
inflationary in their impact. How inflationary they would be depends in 
part, at least, in how much capacity firms have to compensate for the 
changes by increasing their efficiency. It is probable there would be less 
scope for efficiency adjustments in small firms in competitive markets than 
there would be in firms which are insulated from serious eompetition.. Thus, 
it is likely that such measures would result in the "deaths" of marginal 
firms in some product markets. If Manitoba were the only province to use 
such measures for the express purpose of expanding the primary labour 
market, then the competitive position of firms producing for markets out- 
Side the province and firms competing in provincial markets with the pro- 
ducts of firms outside the province, would tend to deteriorate. To what 
extent this would affect the market shares of Manitoba firms would depend 
in the short run on their capacity to compensate for the increased labour 
costs either through increases in efficiency or through reductions in pro- 
fits. In the longer run those firms whose competitive positions are 
jeopardized by the changes may, if ss eee in foot-loose industries pro- 
ducing for a national market, relocate; or may, if they are compelled to 
remain in Manitoba because of factor or market considerations, either 
introduce labour saving innovations or shut down. These adjustments would, 
in combination, have a negative employment effect. However, given tight 
labour markets and a growing economy, the impact of such affects and the 
nature of the measures required to offset them would depend primarily upon 
their industrial and geographical distribution. 

Two other factors which appear to be relevant in the longer run 


are: the impact of the proposed measures on the labour force participation 
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rate; and the effect which the resulting redistribution of income has on 
the allocation of consumption expenditures. Two responses might be anti- 
cipated in connection with the first-mentioned factor. First, the improve- 
ments in wages and working conditions might attract non-participants into 
the labour market. And second, these same improvements may make it pos- 
sible for secondary labour market participants compelled to enter the 
labour market by income considerations, to leave. The magnitude of these 
effects and therefore the overall effect is difficult to predict with 
certainty. Similarly, the income redistribution effect would have two 
dimensions. The changes could result in both a redistribution of income 
from property owners to wage earners and a redistribution of the total 
wage bill. In general it would be expected that these shifts would 
stimulate the demand for provincially-produced goods and services, such 

as housing, food, clothing and personal services. The expansionary effect 
in these industries would tend to offset adverse employment effects ori- 
ginating elsewhere in the economy. 

These caveats do not offer much in the way of guidance with res- 
pect to the specific impact of initiating the proposed changes in manpower 
policy. They do, however, point out that these measures, particularly 
those designed to expand the primary market, will not be neutral in their 
impact. The basic determinant with respect to their impact is the way in 
which the measures affect labour costs; and this depends to a large extent 
on two factors about which little is known, namely the margin of inef- 
ficiency in, and the monopsony power of firms in Manitoba. The important 
thing is that governments be aware of the probable nature and direction of 
disturbances resulting from the introduction of these measures and be pre- 


pared to respond to them. Thus, if it turns out that the changes do result 
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in a negative employment effect of some Significance, then the government 
should be prepared to compensate through changes in income maintenance 
programs and through an expansion in employment in the public sector. 

To summarize briefly. This thesis hypothesizes that the neo- 
classical model of the labour market and the economy is inadequate for 
the purpose of understanding and therefore finding solutions to contempor- 
ary problems. Support for this hypothesis is contained in the development 
and implementation of manpower policy in the province of Manitoba. It is 
suggested that the model which best captures the realities of labour 
market conditions in Manitoba with respect to the problems of poverty and 
underemployment is the dual labour market theory. The implications of 
this theory are that the problems which are of concern to the Manitoba 
government are rooted in the structure of the labour market and the nature 
of economic institutions. An alternative approach to manpower policy 
which is based on the dual labour market theory is proposed. This policy 
and the associated measures would not result in significant changes in the 
economic system. They would, however, produce some amelioration in the 
labour market and, of more importance, could provide a foundation for the 


subsequent introduction of the changes which are required in our economic 


system. 
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APPENDIX 


Description Ons Types Ol Training Offered by Youth and Education From Which 
Manpower Makes Purchases, 


nee Skills Development Courses of One Year or Less Duration 


Courses in this category are designed for, but not restricted 
to unemployed and underemployed individuals 15 years of age and 
over. Most of these courses have an educational entrance require- 
ment of Grades 10, 11 and 12, or the vocational training prepar- 
ation equivalent. The 40-45 courses currently offered in the 
three Community Colleges are concentrated in the following broad 
occupational categories: 

Clerical and Sales; Service; Machine Trades; Bench Work; Structural 
and Technical. 
23 Apprentice Training 

Individuals indentured in the 20 trades designated under the 
Manitoba Apprenticeship Act are required to take 4 —~ 8 weeks of 
classroom training in each year of their apprenticeship. Most 
apprentice training is provided in Red River Community College in 
Winnipeg. 

This type of training is designed to prepare individuals 
lacking the required educational prerequisites for entry into 
vocational courses. The characteristics of the four levels 


offered in this type of training are simmarized in the following 


table. 
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h, Special Vocational Training 


This category of training consists of courses offered out- 
side of the regular training centres in response to the specific 
needs of groups of individuals in certain areas of the province 
and/or certain occupations. Normally the training in a specific 
course is designed either to equip individuals to take advantage 
of available employment opportunities or to upgrade the skills of 


self-employed individuals in declining sectors of the economy. 


be Occupational English 


This category of training is designed for recent immigrants 
from non-English speaking countries. 

The participation of Manpower in the various types of 
training in the 12 month period ending March 31, 1971 is indicated 


in the following table. 


MANPOWER PARTICIPATION IN TRAINING PROGRAMS OPERATED BY YOUTH AND EDUCATION 
IN THE 12 MONTH PERIOD ENDING MARCH 31, 1971 


Total Manpower 
Type of Training Enrollments Enrollment* Manpower Enrollment 
as Percent of Total 
Skills Training 4569 2869 (1167) 62.8 
Apprentice Training 1451 1451 ( - ) 100.0 
Skills Development Train- 3458 2885 ( 415) 83.4 
ing 
Occupational English 481 Ta i ( 222) SEM 
Special Vocational Train- 769 eu a eee oh ean 
ing 
10,728 8,370 (1,804) foro 
* Figures in brackets represent the number of individuals enrolled in 


the various types of training under the Manpower's 888 Program, 
This was a special incremental program introduced in response £6 
the high levels of unemployment, A total of 90,300 training days 
were purchased on the basis of the supplementary 888 contract. 
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Estimated gross expenditures on the specified categories of train- 
ing in 1970-71 was $6 957,000. Total recovery from Manpower is 
estimated at $3,597,000 or 51.7 percent of the total. 


Preliminary estimates prepared by the Review and Development 
Branch of the Department of Youth and Education. 
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